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In this anthology of" papers by acadenic and other-
experts, the job creation potential of a major: “puklic jobs progral is
explored.-The authors were encouraged to develor new ideas and to
estimate the impact of their approachs In general the ideas reported

' relate to jots created as the result ‘of respcnses to sgcial apd

‘environsental concerns. Housing needs and health seryices are just

two of the concerns mentioned. The topics are covered in foar . g
sections:."Public Jobs for the Public Good,' "Bstipating Public Job -

.Creation Pd“sibllltles,” "Job Creation Projects that meet lotal, -

"~ Regional,~and National Needs," "Job Creationm: Identifying Appropriate

'Target Areas." In "Public Jobs for the Public Good," for instance,

provisions for new kinds of services for the elderly, disabled,” and

‘working parents are discussed. Jobs created through new roles for the
~neighborhood centér, community arts center, connunity crganizations,

and state, regional, ‘dhd natiomal organizaticns are also’ suggested.
In addition, potential problems with wage rates, auxiliary services, .
criteria for employment, and upgrading_are'addressed. (CSS)
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- . Preface -
. ‘ n i}

"Perspectives on Public Job Creation" is an anthology off papers
by academic and other experts in which the job creation potdéAtial of
a major public jobs program is explored from a diversity of\view-
points. 'The twelve contributi authors were encouraged to}idopt a
relatively freewheeling approgch to the issue in order to elY¥ecit the
greatest possible number of 71deas, but they were also asked to esti-
mate the employment impact” of different approaches to the problem of _

creating public jobs. a result, some of the projects described
or suggested in the pgpers may not befeasiply undertaken at the .
present, time for leg«l or practical reasons (e.g., certain statutory 5}

restrictions on"wage subsidies’ for jobs in the private sector under
the Comprehensive/Employmerit and Training Act of 1973 or certain rail-
road rehabilitation projects). Prime sponsors should, therefore, con-
sider the 1egaf -as well as the practical feasibility of any projects’ .
discussed in/this monograph. Nevertheless, the authors have identifiedw"t
er of potential targets for job creation’ projects in a wide
ccupations and industries. There are geveral ideas discussed
to suit the needs and resgurces 6f individual
areas nd which could ) extremely useful to prime sponsors, who are
seeklng ways to implement\new programs in their respective jurisdictions.
Sinte the contributing authors were encouraged to express their own
judgments, interpretations or viewpoints stated in this document do not |
ecessarily represent the official position or policy of the Department
of Labor.
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Public Jobs for the Public Good ° Ao

* . o by Nat Weinberg

Public service employment is usually thought of as- a means to
provide work .and incomes, for the unemployed. Crucial though that
purposé is, it overlooks the fact that public service employment g¢an
- and should help avoid the losses to society resulting from failure to
. mgke constructive use of available labor time which, once dissipated
in idleness, can never be recovered. :

- WPA provides an instructive lesson in this regard. It utilized
the abilities and talents of the unemployed--whether to construct
_buildings, roads and bridges, or to write guidebooks, paint pictures,
~.stage plays or todevelop new statistical series--to make enduring con-
tributions to the Nation's physical, cultural and intellectual wealth.
At the same time, of course, WPA helped to maintain the morale of those
it employed, to preserve and improve their skills, and to provide them
'with incomes. . ) t'.‘
. "Although WPA never came near to providing jobs for all the unemployed,
it .nevertheless did demonstrate that an attempt to use the abilities .of
the jobless for society's benefit need not run up against the sharp numeri-
cal 1imits on job creation inherent in today's narrower concept of public
service employment as essentially a means to supplement existing public
functions. At its peak, WPA employed close to 3 1/2 million workers in -
a labpr force roughly three-fifths the size of today's, and,. given suf-
: ficizs%‘appropriations, could have provided useful employment for many
more. ‘ ' .
’ T : . : .

Use of the abilities of the unemployed for socially desirable
purposes makes sense even from a crass economit standpoint. .As a
society, we reject the notion that those without jobs should be left
to fend for themselves. One way or another--through unemployment
insurance, food stamps or welfare--we protect them (although often
inadequately) against starvation. Giving them work would mean gaining
something of value to offset the ‘cost: of keeping them alive. Even when
providing the unemployed with work would mean additional outlays for
capital equipment, supervision, wages, etc., the offsetting value of
their contributions, at the very least, would usually result in lower
net dollar costs than those of sustaining them in idleness. More
likely, 'thére would be a net gain, rather than merely a smaller net
cost. When less easily measurable coscé\of unemployment--increased
crime, deterioriation of morale and skills, family disruption, psychelo-
gical problems,  increased suicide rates, etc.--are taken into account,

a net gain seems certain. /
o .

'




. . . \

~ Given the hardships and economic waste caused by unemployment, a -
humane and rational society would insist that the primary.goal of .
economic policy should be stable full employment--defined not in tekrms
of a target unemployment rate but rather as Sir William Beveridge
defined it in "Full Employment in a Free Society." He wrote that ful
employment: z o ’ ?

~ "means having always more vacant jobs than unemployed - g
‘'mén, not slightly fewer jobs. It means that the jobs
are at fair wages, of such a kind, and so-.lacated thaE_,
the unemployed men can reasonably be expected to take

. them; it means, by consequence, that the normal lag . ¢
between losing one job and finding another will be *
very short.l/ T B

) J‘.

To put it another way, unemployment would be reduced to the minimal ~
. frictional level. : ‘ :

¥

" Unfortunately, during the 1960's and early 1970's; the U.S.
unemplqyment rate has averaged.about 2 1/2 times as high as the weighted
average rate for the other industrialized democracies for which the
Bureau of- Labor Statistics computes comparable figures. Despite the
far greater vulnerability of.those other countries to fluctuation in
demand for their exports, none of them (except Ganada, whose.unemploy-
ment rate is largely determined in the U.S.) has even approximated tHe
levels to which U.S. unemployment has soared. -

. There is no immutable law that condemﬂs us to such urdemployment
levels. We know now that the level of unemployment is a_function of
economic policy. Nevertheless, the history of U.S. rapce for
unemployment suggests at.least a strong probability that there will
.be room and need for greater numbers of public service jobs for years
to come. With that as the outlook, it is not enough to think in terms
of merely peripheral and temporary public service employment programs /
intended to take up the transitory slack in demand for labor that might
be caused by unforeseeable and uncontrollable evénts, Instead, there
\@‘ will be need -for massive, continuing programs which should be carefully

. planned to yield the maximum possible social and economié benefits-.

‘ -
" . . o=
@ : d : “.

— . >

£

1/ william H. Beveridge, Full Employment in a Free Saoeiety »
(New York: W.,W, Norton and Co., 1945), p. 18, ¢
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‘involving augmentation of existing public servicesa, Public .works

.- permanent feature of our economy. .
/private economy offered far more j

virtyou
-game a
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Tn view of the magnitude(of the' unemployment pr;%lem we.geem -
likely to face in the years ahead, the bulk of the publicly provided )
jobs will have. to ‘come from expanded and accelerated public works o
and from the standard form: of public Service employment '

employment, although expensive per job dfrectly created, offers some .

hope of further reducing the overall size of the’ unemployment problem ¢
through 1fs indirect effects in stimulating, the tials-supplying .

and .transportation industries (al'though pa¥t of“that stimulus will

result in more hours of work for those already employed rather than

recall or hiring of additional workers). THE\QEan::rd type of ‘Public
service employment, although offering a'vast Jo ation potential .
because of the wideSpread inadeq\_cy g;/ﬁany public services, presents

the problem of the "revolving dogr" 'substitution" effect involving

the replacement of regular workers 'by others financed out of funds L

made avallable under public~service employment programs. (f?.should
. be possible, however, to dvoid or minimize that effect.) -
) The inadequacies of public services suggest hq&‘expansion of - - <,

public service employment should n®#t bé regarded primarily as a mere
stopgap -to fak& up temporary slack in the labor market, but as a -
That would be’ true ‘even if the
opportunities than Ait°does now
or is likely to offer in the. future., There 1id nothing inherently more
or valuable in SlOO spent privately in_a night club than the
unt spent publicly on health or education. A healthy competi-
tion between the public and private sectors for a supply‘of labor . °

. insufficiént to meet the full demands of both would fulfill the first

of .the conditions in tne Beveridge definition of full employment.

The prospect of a heavy burden of unemployment id the years to
cqme affards us an opportunity to experiment‘on a la scale with
new forms of public services and new methods of delivering thein.
In the following pages I will“attempt, first, to describe some of the .
'kinds of services that. it would be ,useful, to provide and to su gest
forms of organization that could be used to deliver them. The
delivery system .is intended primarily as a'means td help restork
the sense, of community that seems rapidly to be disappearing fr

(3

our society--to replace‘atomization, loné&l ss and alienation/ th Y
the warm and close bomds.that unite neighbors when they have fr, quent
. occasion to meet and to Jjoin in activitiep of common interest.” In - ° :
addition,\l will dttempt to deal, with som¢ of the practical problems o
~that w0uld be encountered in condu%ting tile kinds of activities I e
propose. - -
. / | 0 ¢ N R
3 7 .
‘\‘" ! " ‘ '
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The word "new" 1in the heading of this\gection is to some degree ..
an exaggeration. As I prepired to write this paper I was amazed to w -
discover -how many of the kinds of services I had.in mind were already
being provided in scatteted localities across the North American’ i
continent, under the CETA prdgram, the Canadian Local 1nit§écive
' Program (LIP), or by private;\voluntary organizations. At th risk

.of being accused of reinventinkg thé wheel, I will, nevertheles}, 't

¢ . include services already being furnished in one way or another in
- the hope that something new and useful will,be found in my .conception
‘of them. o ’ o

. * 1

By way of fuf}her preface to the description- of tHe¥sefvices,

* themselves, three additional points shouI§ be ‘noted. The first ig that
‘§ number of the activities suggested call for a(wideirange otfikills.

' - “For example, drama requires’ (or, i some .‘cases, may require) not only
actors but also musicians, costyime Mesigners, set;designers,cst§ge
carpenters, stage electricians, etc. In m3ny cases, the pature,of the
skills: auxiliary to the primary activity will be obvious and\I afill not

) - ﬁ%;ther-;o identify thém. In some instances, where it would not be

. ficfent to employ a person with a given skjll to ‘'service a single
) group (e.g., a drama group), ecdnqmies of scale may tome into play
when a community center is esgfablished to seérve a netwark of the
neighborhogdd centers propgged below. Tt

v

« a
»

4 '

. The second prefatory poipt is ‘that many of the, dctivities should .
include significant training components for. thoge involved in‘both -
» the primary activity and the suppoyting work. For those already S -
trained to perform their respective fdﬁbtions,.exisfing skills should
be preserved and polished. - e .

1
~

The third poiﬁt is that the activities suggested, with very- few
exceptions, are highly.1qbor‘intensive,1thus-gegg;atggg a high ratio -
- ' of jobs to expenditures., To'put it .anéther way, outlays for equipment °

-and materials per job created would be relatively small. ‘ SN
N . M M P ) 1

N
o

i :
s The 1list. of useful public services that' could be provided but are
. presently lacking probably could be -extended far'beyond those mentioned
» - 1in this paper. Thqk& that are mentioned, therefore, should ‘be consi-
1 + dered as’illdstrative.‘ Thelr recital probably will bring many others
< to mind. . . : e . o
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“SERVICES FOR THE ELDERLY o g

f ’

With qhe d1sappearance of the extended family, advancing age has ' _

' become a tragic experience for many with-alert and active minds but ’ .
enfeebled bodies. Many of those facing the threat 'of terminal exile k
to nursing homes would be far happier if it were made pgssible for - them

. to live out thgir lives, evey 1if algxe, in thelr accustomed surroundings,
. in their own homes with .their own familiar posgessions, and, to the’
exéent they are pHyEically. ble, to kéep up ‘their ties with friends,

- neighbors and relatives. e preference for\staying put, for avoiding
the trauma of u ooting involved in transfer to a nursing ‘home, is pro-
bably strong evgn when ‘the latter is of high quality. The fact" that

- many nursing hoypes are 3 ominations is dn additio nd compelling -
.reason for minimizing the number of such transfers. This would ‘make
it easiér to- enforce standards of humane conditions and treatment in
nuraing homes and to shut down permanently those institutdions unable
or unwilling\to coﬁform to such standards. . o
’ k' 4 N
. p &Provision of a few sdmple and relatively ine}ﬁenaiﬁe services would
}mke\it possﬂgleffo{ a high proportion of the aged to remain where they
are as lopg ‘a théy’retain some minimum of physical vifality. The kinds,
of serviees required would vary th the ph sical states of the persons ..
to be_served.‘ Some could get b with mobiLity assistance. If a cat’ Ly
or a minibus came by their homes to pick them up once or twice a week,
they could bé taken in sgroips torshopping centers to replenish their
larders and make other ecessary purchases. ¢ Group rides could also be
proyided to take them to “recreational activities or events, although,
because, of differences in taste the . groups for this purpose might
be composed ofdifferen ]’ n tions of individuals than the shopping
groups. - In-some cases (e e ere a single medical cénter serves
many of the aged), 1t sg&uld b4\possible to #chédule. appéintments so

as to‘provide group ridés for:Health care purposes. Where group rid—
i to the individual's own, non- .

ing 1s impractical (e.gy, for '
wyer), a special dikl-a-ride system

5

instjtutional doctor, dentist o:
could be provided for the aged. ] . o -

-

For those whom even a ride Puld weary unduly (and also as a '
possible alternative to group ing for shopping purposes), ‘mobile
shopping centers could be created. These would take the form of »
trucks stocked carefully with the. kinds of foods and. bshgg\:ssentials
- that: the aged buy regularly, ith attention paid to ethnic™tastes -
dlong the routes Ctoverdd b he trucks. Alternatively, the trucks f Y
.- could carry packages of foods and other items made up in/accordance Lo
with telephone, orders placed, prior to scheduled deadline’s, by those
: along the truck'’ S/foutess The routes could be varied day by day so
~ thdt the saﬁe truck could serVe several neighborhgods in the course

of a_wipk . .
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/. Some of the aged gﬁo‘age othérwisé¢ able to take care of -themselves
] ‘are too feeble or too lacking in degire for food: to cook wholesome,
‘balanced meals for fhemselves<”. thgse, d-central kitchen could
‘prepare warm meals to be‘delivered to their Homes by car or truck.
.The meals cpuld be.packdged‘fo‘that,they could be kept .warm on stoves
. . or in ovens until mealtime. / Where the nature &f the mea 8 permits
- rewarming without deterioration of nutritive value or taste,:several
days' meals could be'provided at a.time, t?ue minimizing the number ole .

trips required to be made by the del}Very vehicle. = <

.
v

—

Y

. me of the aged who are too enfeebled to cizhn their dwellings
~effectively could be pravided with Housekeeping help. .Teamg- of house-
keepers (about which more will be said in cqgnection with servides: for
working parents) could visit their Homes.orq§par;menté at intervals .
(perhaps once or twice a week) to clean and straighten up for them.

! ¥ .

\7 Aged individuglgg}iving alone may encounter two other probiems

3 - | for which assisfance codld be proyided. The first is lonelinéss. -

, . . The second 1is danger of a traumatic'event—-e:g:,'a heart atti&kﬂ-a
stroke, or a household accifent>~that might go unnoticed because it :
pPrevented them from calling for help. Such pershns_co 1d be lgerved by -
teams of in@ividuals,oggani;ed to telephone elderly‘pe ons tiving,. -
alone gk frequent iptervals to talk with' them where loneliness is a
probléﬁ}@hnd, in any evemt, %o make sufe than no mishap hasg befallen

+ _them or, if one has, to send help.* ‘i'hp’ ps'rsons making the.:ﬁalls‘ éould
also rouflnely inquire whether there were “any special shﬁ:;;ng r other

-

. needs of a kind not likely to be filled by the mgans’ suggested \above, 7
L e.g., to .renew a medical prescription and to have it deli red or to .~

i make a special trip tb-th@ doctor. Arrangements’gould then" be made to
™ f1ll such needs. AN T o

“

- N .,‘ ’ L L - .
Staffing: Needs L b . A Y \

"Ihe employment created by the\above-described_serVices would
include jobs for passenger *car and truck drivers; clerks to schedule. .
/ - rides*and deliveries and to receive and arrange for filling orders for
- *food and other needs; persons to take inventory on and restock the
. mobile shopping centers; 'sales clerks to fill orders’ahd‘tovtake pay~
ment on such mobile centers and other vehicles involved in the,delfve:y
of warm mealsj cooks and other kitchen workers to prepare such'medls; .
members of the phone-~calling™teams. In addition, qualified supervisors
- would be need te’ osganize the services, to dévelép sygtems for their
. effective integraﬁiop and coordination (e.g., to avoild several-car |, )
A trips dhere one would suffice). and to train’thobg'gnkaged in providing
the services. For exdmple, those charged with phoning the élderly
would have' to be carefully trained to. carry on "loneliness” phone tall .
o in a frieéndly and helpfdl way, to make efficiént use o their time by T
" . avolding undue prolonéh;ion of such calls, to.judge w ehher.a request
for gpecial shopping or dther help warranted action/etc. ‘
. ‘ : (YYIJ ' NG ~ !
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Given the costs oglpursing home,care, it seems almost certain that
the savings the .above-described services would make available by reduc-

~  4ag the need for:institutionalization would far outweigh the costs of

' ' providing the gservices. Whether or not that conclusion is correct

. Y could be determined, subject t§>a reasonable margin of error, by
carefully estimating the cost ¥f the services and comparing them with
‘nurging home charges. P ) o~ ’ o ‘

Lo Evgn in the unlikely event that such calculations showfthdt insti-.
tution pére iq*leSs expensive, provision of the services would.still
be¢WO;th ile s a means of avoiding the immeasurable psycholggﬁgal costs |
.of ;nstitugiqnalizégioq., - - L K -

The capital costs. involved would be minimal. There need be no -
initial gutlay for the cars involved if arrgngements Aare made to com-
_pensate the drivers (in addition to their pay) on a reasonable mileage
basis for use of their own cars: bRelatively few ‘trucks would,be needed

K to serve as mobile shopping centers and for delivery of meals for large
numbers .of the aged. The ratio of trucks to rnumbers.served would be
sharply reduced in high-population-density neighborhoods with heavy
concentrations of the elderly. 1If food and -other tems were sold by
the mobile shopping centers at prevailing retail prices, a revolving
- fund equal to the cost of-the initial inventory might well turn Oﬁi_to
permanently sufficient. Such a ‘fund would have to be supplemented only
to the extent, if any, ‘that costs of space for 'warehousjng merchandise,
truck depreciation, and personnel exceeded the wholesale cost of the
initial inventpry plus the profit margins included in prevailing
retail prices. (Increases in prices at the wholesale level should be
compensatgd for whoNy or largely by increagses in prevailing retail

g, . prices.) The need for supplementation might be avoided if arrangements -
“ could be made for direct purchdse of some items from the producers.
Prepared meals should be supplied at prices’ equal to either the whole-
sale costs of food plus preparation costs or the retail prices of the
foods involved plus costs for fuel, £tc., that would be incurred if
the meals were prepared in the home. - ' '

Building space would be needed for some of..the services--for
warehousing merchandise to supply the trucks, for e kitchens 'used
in’ preparing meals, for the teams of phone-caller Wetc. In some cases,
however, space might be available without cost in unqégd or underutilized
public facilities. For example, recent sharp deaééasés in birth rates,
plus declining populations in central cities, may make space available
in school buildings. /NOTE: What has been.said here regarding building
space applies to space for certain of the other services described
below and will not be repeated in connection with them./ :

3 7/
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Possible Resistéqée ﬁ

Private businesses that perceive certain of the 'services described

| above as competitive with their own enterprises would probably resist

these programs. Supermarkets and other stores might oppose the mobile
shopping centers and the sale of warm meals; taxi owners and drivers h
might react similarly to the personal mobility services, etc. Such
opposition might be diminished somewhat if it were stressed that the
market for those services would not be available at all if those sérved
were immured in nursing homes. Private landlords and builders, on the
other hand, might welcome the services, and thus help to offset

' Copposition from other quarters, if persuaded that less utilization of

nureing homes would increase total demand for dwelling units. With a
growing proportion of the population in the upper age brackets, this
could be a significant factor in demand for housing. -

Prospécts_for Permanence

" We all face the possibility of living to an-age at which we will
no longer be fully able to take care of our own needs. Many younger
people, meanwhile, are already carrying or may soon be compelled to
carry the burden of intolerably high nursing home costs for their
parents. If experience with the' above~described services were to
demonstrate, as I am convinced it would, that the shock of inétitutidha—
lization could be avoided for a significant proportion of the aged, "
that alone would tend to make permanent maintenance.of those services
out of tax revenues widely popular. If,:&f addition, experience

. should show, as I believe it would, that these services would reduce
- the private and social costs of caring for the aged, as compared to

the costs of institutionalization, it would seem almost certain that
there would be widespread arid enthusiastic support for the permanent
provision’'of the kihds of services propoded.

SERVICES FOR THE DISABLED '

The same range of services proposed for the elderly (plus some
additions described below) would be applicable to the temporarily and
permanently disabled, although needs for specific services would tend
to vary among individuals,.depending upon the nature and extent of
their respective disabilities. '

If a system were established to provide those services for the
elderly, it would be a nelatively simple matter to include the disabled
as part of the client population. Similarly, additional services needed
primarily by thé disabled, could be extended to those aged persons who
have disabilities that qualify them for such gervices.

rd
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The disabled, in some caseé, would ﬁéed visiting nurses, régistéred )
or practical or both. 1In ad@itiou, some who live alone would need daily
visits by someone able to prepare meals and perform other household
chores, rather than the weekly or twice-a-week visits of housekeeper

<

” teams proposed for the elderly.

13

The 1ives of the blind could be enriched by the services of people
who would direct them to facilities where they could learn braille,
obtain "talking Books," learn to hecome mobile with the aid of leader
dogs, -etc. . Delivery of braille literature and talking books could be
provided for tHe immobile blind. Similar referral services could be
provided for the de?;}- '

N

Prospects for Permanence ' ‘ ’

The~visifing services for the disabled described above probably
would be less expensive than institutional care, Once these lower
costs had been demonstrated, it might be possible to obtain.permanent
public financing for such activities. The. special services proposed
for the blind and the deaf mightlnxfinanced on a permanent basis by
the private, voluntary organizations that already meet many of their 7
needs, out of public revenues or by a combination of both.

- e Sy
B

SERVICES:%OR WORKING PARENTS

The need for certain services for working mothers, whether or not
they are heads of households, is widely recognized, though far from

' adequately met. A widowed, separated, or divorced father responsible

for maintaining a home and caring for young children has the same
needs for help as a working mother. Some of these services are al o
needed in families® in which all the adults work or attend full-time
school.

&

The need for a vast expansion of high-quality and low-cost child
care facilities ("Day care" is a misnqmer because, in many cases, pro-
vision must be made for children before dawn and after dusk and, in
some situations, around the clock.) is too obvious to require discussion
here. - A very sizable number of pérmanent-jobs would be created by such
an expansion both for well-trained child care experts and for aides
who could operate under their supervision with little or no training.
However, the-latter could be given opportunities for training that could
lead to upgrading. In fact, if both quality standards and quantitatiwve
needs are to be met within a reasonable time, there would be vast
opportunities for upgrading.

%
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Because of the traditional mores-of our society, the working
.mother, even if her husband is present in the home,'usuélly bears an ,
unfair and intolerably heavy burden. She is expected,/besidés putting’ '
in her stint on the job, to spend many additional;hou¥9vdding the
family's shopping, attendipg to her children's and he% husband's needs,
keeping the home clean and neat, ete. Fpr many wOmgh,lthe combination
of job and home responsibilities acts as a strong deterrent to labor
force participation. 1In a,full'emploﬁment economy. (which hopefully we

"will some day,hgve), their absence from the labor market would mean a

serious loss of’potential output.
: P

Under present conditions, the hiring of household_help is not a
realistic possibility for most women discouraged from taking jobs by
the burden of their family responsibilities. 'The low pay and low
status attached to such work and the factrthét it is often done‘under
degrading conditions tends.to limit the supply of persons willing to
undertake it except in times of severe recession. .

There would almost certainly be aant gain to society if ‘paid
household work werd rationalized, thus ‘making it more efficient; if
the workers invélved were given stedady employment-.under digﬁified_
conditions; and if the wages were suf{?ciently high so that the
combination of monetary renumeration and improved dignity and status
would attract more workers into. the field,ﬁ The gain would flow from
two sources: on the one hand, useful services would be obtained from
persons who would otherwise have to be supported in idleness; on the
other hand, the ready availability of such services would encourage
increased participation of women in the labor force, thus increasing o
total output. . o7 i

N

1

The ways in which household work might‘%e;yationalized can pro-
bably be determined only by experimentation with various methods.
What follows, therefore, does not pretend to be a definitive solution,
but rather one approach that might be wérth testing.

. The household workers could be organized into teams consisting,
for example, of one person who would-do6, such chores as sweeping,
dusting, mopping, etc., another who would do the laundry, make the

_ beds, change the bed linen periodically, and generally straighten

up; a third could do the dishes and, in accordance with written
instructions left by the homemaker, prepare a simple evening meal -
(elaborate, time-consuming recipes would have to be ruled oyt) and

Put it on the .stove ready for cooking. (If the stove had a timer,

it could be set to have the meal cooked at the desired time.) 1In -
addition, one member~3f the team could pick up a shopping list left

by the housewife and deposit it at a central location from where it

would be taken, together with similar orders from other families to

be filled at the appropriate store or stores. (Digcount arrangements
might become available based upon the volume of sa?es inVOEXSQA) Th?/

aQ



team would deliver the orders as it arrived at the homes. (T have léft
open the frequency of the teams' visits to each home they would serve;

it might be weekly or twice a week.) =

The team members would have steady employment, regular assignments,
and the same supervisors from week to week--unlike present domestic o
dayworkers, whose employment is irregular and uncertain and may involve
a large number of congtantly-changing and unfamiliar employers and
homes. - Their roles would become much like those of field workers for
a regular business establishment (e.g., workers who install and repair
telephones or hous 1d appliances), except that they would have regular
routes. It seems re&sonable to expect that, in time, they would be.
accorded a status in the eyes of their nelghbors ﬁomparablg‘to;guch
workers. :

Initially, and particularly while unemployment remains high, the
household . help services should be made available without charge to
all families with children if which all the able-bodied adults work or -
attend school full-time. This would permit the operation to be con-
dutted on a scale which would make meaningful experimentation possible.
The net cost would be relatively small,~since most of the workers
involved would otherwise be receiving unemployment compensation or
some other form of income maintenance. Later, and particularly if
- unemployment were sharply reduced so that‘there were competing demands
for the workers involved, further experimentation might bé conducted to
determine the size of the fees that typical families might be willing
to pay foghthese services.. Fees might be graduated on the basis of
family income. - '

NEIGHBORHOOD CENTERS .

We seem, as a people, to be becoming 1ncrLaslng1y isolated from
each other. Neighborhoods, in.the sense of areas in which individuals
come into repeated contact with large numbersiof their fellows and

- join together in a var1et§ of activities, have largely disappeared.

The reasons‘:x d not “be explored hére but the results seem to include
widespread loneliness and a feeling by many pecple that something is
missing from their lives. ‘ ‘ '

‘

-~

Whether or nSt the sense of neighborlinegs can be deliberately
recreated is open to questionu But it is worth trying. ’

One p0551b111tx,m1ght be the establishment of neighborhood centers
which would draw people to them for a wide variety of purposes--
educational, cultural, recreational, and for various kinds of services
and counselllng--wh11e/8t the. same time providlng them W1th facilities
and- dutlets for their hobbies, interests, and talents. There seems to
be no good reason why people should be required to go off in different
directions for each of these separate purposes, encountering different
individuals in each locale and establishing genuine persenal ties with
none of them. . . o ' "



2sent purpogeg it is no*ssary to blueprint the hature

yoeucters” down to the:last derde What is needed first is

te and strateg ally-located Luiluing Epace.‘ Preferaﬂly,it

bg near a shepping ¢enter or other facility ‘that draws- large

. numbers .of neighbothood people to’it for.éther/purposes; (This factor

" ¢ _codld be ignored’in a highfpopg}atipn-density urban neighborhood.)
[It,m;ght,gp'p gsible to:find the needed space in an unused or under~-
uti%ﬁzed'pub 1¢"'building. R : -

: Ideafly, 'a variety of government facilities that serve large
nymbers 6f the’ neighborhood's residents should be housed in the same
buildifg or in ddjacént or near-by buildings. This could include,
for ample, the post-office and the unemp loynlent compens&tion,
empfoyment service, welfare and food stamp offices. "“Perhaps, if the
nefghborhood centers concept takes hold, public buildings in the future
! yill be!designed'tq,house under one roof all facilities serving the :
//public n ‘the neighborliood, while providing°spacé fotr the:centers.
If, as suggested below, the center included counselling ampd referral
. seryices, time and travel for the local residents would be minimized.
- _ by having relevant government offices in the same ‘building.

o

Y

, Thé.space, obviously, should .be large enough to .house the full

' >, -range of activities that are contemplated for the center and should be
- suitable for adaptation to them. Those activities should be designed
~” to appeal to people of all ages, raéeé and classeq-in the neighborhood

. to be served. If possfyble, the:efsh@“ld be adjacent outdoor.space in
vyhich childrep--and posyibly
games and sports,
& : N

E‘ ' . The members.of the staff rgspbns{ble for conducting each of the

adults as well--could engage in owtdoor .

o) 4

. activities should’ be, drawn‘Trom'among the unbmployed. fhey need not -° .

: "In’all cases be professionals in’ their respective fields--although
c - professiorfals should by, no means be, excluded, They could be hobbyists,
RS ‘provided they are knowledgeable, reasonably skilled, and able to ‘-
el -ébmmuniiate<their,knowledge and  skills to others., The centers' regular
8 staffs could be augmented by teachers from ¢ommunity colleges ho could
e -condgct regular classes on the centerst premises in any subjeft: in
S de@g d by aléufficiently‘lar%e number of those in the neighborhood.
' (I&'woulqzbe understood that’payments made by all the ceriters in the
£ ‘f&r”the services of such fic:.uers would be pooled by the
#to add qualified unemployed teachers to its staff.) In cases .

3

iy ces could be shared Ly several®centers in the same -
'he ‘or she might alsp be employed by (or operate out of) '
s ;htﬁr of the type to be described below. In other cases,
MedivSer might be paid on an hourly basis for time actually

S

12

#ingle center could make full tiqs use of a staff member, his -
, A\



. Before the staff is hired, the neighborhbod should be circularized
‘and canvassed to determime-the kinds of activities im which there might
be substantial .interest. On the basis of the canvass, the staff to be
recruited from ‘among-the Unemployed might incdlude persons able to-teach
English to foreign. residents' to.teach foreign languages; to lead a
band, a chorus, a dance’ group- or a theatrical group; to teach creative

-+ writing, drawing, painting, printmaking, sculpture, textile dyeing and
_printing, photography, woodworking, dressmaking, and other arts and «
crafts; to run a movie projector for the showing of films that cduld
be obtained free or inexpensively; to direct,athletic activities or
calisthéhics etc. 2/ 'The range of poSSLbllitleS is almost endless

The neighborhood center-should also, to “the maximum exaent possible,
be the .focal: point for a variety of public and private services used by
the neighborhood s residents. Unless and until the centerp are housed,
as suggested above, in the same building with a variety of government'
offices serving the public, the same purpgses m1ght be accomplished 1n
part by other means. For example, \the center might include the

', equivalent of the kind of small-town limited service post-office that
often occuples a corner of a store and is- operated by ‘the manager or
the owner ef the store as an auxilrary function (e.g. ; a ‘member of the,
center s staff primarily responslble for other. dutx s could hgndle
‘tequests: fo$ postal .sarvices" as they were ‘made) . Sim1lar1y, the
'unemploymenf’compensatlon, employment ‘service, - food stamp, welfare
offices;, é&tc. could, if there were sufficient need assign medbers of

.« their réspectlve staffs to work in the centers,f’Alternatlvely, some
members : of the center's staff havlng gther duties could be trained to’
serve partrtlme as agents of such offices In that case they ‘'should
receive an approprlate part of their pay from the agenc1es involved,

=

If the nature of the fac111t1es makes 1t”feasib1e, the nelghbor-
hood child care center could ,also be located on the premises of the
. center, In addition, pr1vate voluntary ‘organizations bf various types -
s~ might find it mseful\and should be encouraged to assign members of )
thgir respective staffs to workyggrt- or full-time im, the centers
It should be obv1ous that aside from convengie: .to the
. neighborhood's residents,’ a maJor purpose of having scrvices 8V8118b1e
at the center is to attract people to it,. thus enabling them to’
- familiarize themselves with the activities it prov1des, with a view

to involv1ng them in such activities. . T
- : . : [. l.
*, d\]. ' i . - o R ' N .t
3 .. ) ':_\~ h i [ ‘u ’ ’
pn- . . o .

G . -t [N

N 2/ 1f there is a heavy concentratlonyof a part1cu1ar ethnic group
in the neighborhood, .it would be well (partlcularly,if there' are to "be
musical, choral, dance or dramatic activities)' to seekﬁout staff members
to.lead those activities who are fam111ar with the culture of 'the

, . ethnic homeland
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Toward the same end, the center ‘should dalso be open for use as
the local meeting place of social; fraternal and other organizations
. to which the neighborhood s res1depts may belong Similarly,*‘space’
should be made. available for ad hoc recreational activities such as
o - bridge, chess and. checker games, etc. :

In addition, the’ neighborhood should be informed at frequent
intervals (perhaps weekly) of activities at the center. This could
be done through posters, circulars, the local newspapers, radio, TV,
"‘etc. The residents should be.invited to attend plays, musicalevents,
sports, events, arts and crafts exh1b1ts etc. ’ generated by the1r
Co~ ‘neighbors- through usj of the center's fac111t1es

Each center should include on its staff at least one person able
‘to provide counselling and referral service to persons requiring
assistance with personal and family problems. If the neighborhood is
One in which large numbers of persofs are more fluéent in a foreign
language than in English, the counsellor should be able to speak that
language. The counsellor should be recruited from among the unemployed.
- and, if no trained person is ava11ab1e should be given the necéssary
training . e r I}

\ —
on its premises. 'For example, the people participat g in the center's
activities might decide to beautify the neighborhood”> (This is one
type of activity that might be pursued through neighborhood organiza-
i tion for self-help discussed below.) Groups might be .ofganized to .
‘ plant trees along certain streets Other groups, working under the
direction of art1sts might decide to decorate the neighborhood school
. or ta paint murals on the blank walls o@ neighborhood buildings A .
band organized in the neighborhood center might agree
. ‘ in the neighborhood park on summer evenings. He.« .-
variety of projects could Be initiated by, peoy
center' rivities,

SomePact1v1t1és originating at the center Would ot be conducted
gin g

:

- T .eighborhood centers would serve also a rocal points for
™. . neighborhood self-help organizations, to be discussed below.
‘ N . -
It seems likely that some subsidy might 'be required in addition
to any fees that could reasonably be charged. (This is also true of
, " public child care centers.) But the social galins, indicated above,
! © could well offset the cost of the subsidies. 1In that cade, the
publi™hight decide to make the service available on a permanent basis
- even after unemployment had receded substantially. '

SN Retiree Centersj¢/

Retiree centers providing essent1a11y the essame range of activities
and services pyoposed above for the ne1gh orhood centers have proven '
their value and, in many cases, have been successful in attracting
large numberS'of older persons, : i . :

T
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Questions can be raised, however, about the desirability for ;
étther group of isolating the elderly from younger persons. Moreover,
economies of scale would make it possiple to provide a wider range of
‘activities and services for both groups if the retiree centers operdted
as part of the neighboyhood centers. Some activities and services at *
each neighborhoqd center should be designed specifically for the .
‘retirees (e.g., pre-retirement counselling and assistance with Social .
Security and Medicare problems), but. the latter should have the fullest' W \
practicable access ‘to services available at the centers. '

‘ . The—— T
,In.addition, the centers could serve as the focal p01nts for the
- special services for the elderly proposed above, - " 4
°? J . ' +
Prospects for Permangnce S

®

‘The eetablishment of ne1ghborhood centers should not, in my

opinion, be visualized as a temporary program Mesigned solely to provide '
work for the unemployed. Under present conditions, initial recruitment
6f staff for the centers should be focused on the unemployed-Jbut the

-centers, if they prove ag valuable and successful as I expect, would . 'T
undoubtedly ‘create a demand for their centinuance. The amount of tax - 3
; revénues required to support - them would be relat1ve1y small. To some N

extent,..the centers would involve, not additional expemditures, but ¥
a\‘eorganlzatlon of recreational and cultural activities and ce;taln .
types of services already supported by public funds. In addition, in *

" peighborhoods where unemployment is espécially severe, the center ataff.
requirements for daytime activities wc' ' 'iminish as unemployment - ////

abates,

COMMUNITY ARTS CENTER ' _ ST

> ]

Theﬁarts and crafts activities proposed abdve for the neighborhood
centers are inpended to enable people to pursue their interests and
improve their skills, as well as to generate local recreational ‘events,
regardless of the level of talent of the individuals participating.

Evéry community has its quota of genuinely talented unemployed and
underemployed artists in_a variety of fields. 7Initially, the -latter -
group should, be employed, as WPA employed them, to put their talents .to
public use. Later, the same approach can be used to employ those
whose talent is discovered and developed in the neighborhood centers:

Communities of sufficient size could accommodate a cemmunity arts ’ “
¢ _center embrac1ng the full range of arts and crafts for which ‘capable :
jobless/persons are available. They should be employed primarily to
apply their skills--to stage plays and musical events, to decorate
public buildings, to do creative writing--~and should ée provided spa
and facilities (e.g., presently-closed movie house to serve as theatirs)
and-équipment to practice their art. 1In addition, however, they could <§ )
. be drawn on, part time, to serve the neighborhood centers. % oo

IS ) ' \
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The community arts hentd&»chould also arrange. for interchange of
-theatrical and similar events ant arts and crafts exhibits among the
‘neighborhood ceriters wﬂfaih'the ommunity (e. 8., a play staged by
neighborhood center A could be routed to centers B, C and D)

-8 - .‘ -
Such interchanges would be particularly valuable in communities -
—. whe e separate neighborhoods have different racial and ethnic :
characteristics. Ethnic pride deseryps\encouragement but the cultivation
. of respecl for other cu1tures is- at- least equally important. “To the
extent that there is a distinctively American culture, it consists in-
lﬁige part of a cong10meration of features drawn fram the separate
tures represented among our people. The further deVelopmenL and
enrichment of American culture wou1d be stimulated by the kinds of
interchanggs proposed . N .
- / l . s . t
. The community ‘arts. center shou1d alsa be charged with the . .
« responsibiliﬁy for identifying particularly talented individuals and
. '~ groups emerging in the neighborhOod centers. It.could encourage their
.« - development and mpke their.talents available to a widet audience by " ¥
o - arranging community'wide events and exhibits ,at which such individuals
" " - .could perform or display and, in-some cases se11 their work./ This . *

o could be dope through commpqgty-wide contests jud§5d by panels of

experts, but- it also could be done 1e§s'forma11y. -

N

-
-
o

The separate cammunlty arts centers could be tied into State
regional and national networks as proposed below k. b C
X As in the case of the neighborhatd centers, I visualize the
community arts cen 8, not as tempqrary expedients to help sop up i
unemployment buéégz permanent - features .of our society. To achieve - .
that status, of ﬁrie they would have fo demonstrate their value. ,//
» . :
COMMUNITY ORGANIZATIONS * ‘' '
. 7 ) . . . ,
"The existence of neighborhood centers would facil®tiate, (in fact 3\
* might lead to) spontaneous generation of organizations of neighbors
to deal with their common problems Such organization colild be o . ¥
dgrected toward an-almost endless wariety of purposes, One such purpose
neighborhood beautification, has already been mentioned. Other possi--
/> bilities include creation of-jo‘ t buying groups (e.g., to purchase
produce directly from fiarmers) gnd even cooperative stores, formation
of a neighbortfood credit -union, lobbying to bring the needs of the
_ neighborhood (from a new traffic light to a new school building).
"forcefully to the attention of the local authorities, volunteer working .
. groups to rehapilitate deterioratin homes and other buildings in the g /
neighborhood, groups to visit and provide needed he1p to sick neighbors,
joint travel groups to obtain cut rate fares, etc. However small Qr
ambitious the project, it would contribute to some degree to restoring
the concept of neighborliness, with. all its connotations of mutua1 ¢>/
- help and interlocking networks of friends. J -)

v




_'of the skills of well- trfined community organizers. E{ther tke manager
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Training.Communfty Orgaqiizrs and pthers ' 9 e - ;
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’ “”Whilé self-help group mfght pring from the initiative of people
participating ih the neighborhood’ ers ac ivitieq, imaginagive and
able community.préinizers could helpE; ng larger numbers of sych -

groups inta ‘Being, covering a.widér ranée of acbipities, and.couig help

effective in achziving théir ends. . . .

A l

%N . s »
\management of the \enters themselves wnll require many A
rhood center ghould bé a trained-or exﬂerienced cegmunity” - e
> center should have such an organizer as a jémber of its ) '

staff; - ; e W RS

' organizers. "In time, the need would probably also arise to train com
munity or%E:izers in’ certain -specilalizations. }For example, a signifi-

‘

-

‘,.

1s Iikely to be limited,

% o N N \,-/ B . . ] - -—" N

-5 . /
- The basic Eppahilities -gnd gfrsonal gualities that.make for *

effgctiVe commrtaity organiZers are undoubtedly latent in’ many of the ;’ >
unemployed. Demand, £oﬁ greatly, fncneased Aumbers of cpmmunity organi- :

-
zers would be creaxed/by a decksion o establish a ndtional network of /\

qneighborhood ‘centers’ and community arts centers. ;\.f“'f-*; . : 3

Y .

Thus‘ a need would arise for training centers to.develop communitx, ,

cant numbet ¢f neighborhood centers might want/to deVelﬁp copperatives

agores or edit unions. The- chances for their ventures to succeed . ' T,
uld ‘be greatly enhanced if they started on a sound footing, based

upon expert advice given them by persons equipped/%ith speclalized

kndwledge in- thos fiélds. A combination of such‘ﬁhgwledge with the : N

skills of a commun)ty organizer would increase thée™ likelihood that '

the advice given\wo d be heeded v

e services of specialiste;in any one community
the% would hgve to operate out of and be
routed by the State, regiona or national bodies proposed below.’

Since demand’ for

STATE, REGIONAL AND o T ) . s
NATIONAL ORGANIZATIONS . L : e
) S .t

Each neighborhood center and community arts- centé% should be able,
to profiF from the experience of others, but since there' is very little
experience to build on thus far, the centers would have -to feel their
way and mistakes undoubtedly would be made. . Mistakes could be minimized,
however, 1f the centers were linked in mutually supporting and reinforc-
ing networks. The networks could be esitablished at the State, national

ﬁﬁ;md regional levels, each with its own headquarters.

<> - Y



tajftain fair labor standards rather‘}han to undermine .them.

A

[}

, , . o) . '
".The, Hea quarté/s would serve, among other things, as learing-
houses fot exchanges of experiences TheyQCOuld hold periedic, .
caréfully-prepa;ed conferentes' of the leaders of the neighbhorheod and
community arts cepPers, they codld 1ssue. publféations, ang, they could
respond to Inquiries and requests for sptc alized‘or ‘'other- assistante
addressed to them by the neéighborhcod and community %entets' They A
could also reinforce the foorts of the copmugity arts centers to

- encourage the development of talent by routing outstanding local per-

formersvard arts and crafts exhibits within their respective juris-

1ctions. g -
) .

) . . D R ' . ¢ / v
N N . :?ﬁtentk%l Problems 7 .

A

' | B P . . \ ’
f A number of ractééal problemg 3dre certath to be raised “in - ‘
\ conpﬁctionwith the foregoirg proﬁssals. All of them\cannot be N *ox/*’ ‘

ant ed, but a feﬂﬁof'the foresgqéable ones are discussed below.f

. - L ! % _f Lot
WAGE RATES o ( } \._‘ o <

In vigwjof the,wldespread tendency to view the victims of
unemployment as in some ‘Wway respongsible for their own plight, 1t
probably will be urged that unemployed persons hired- to perfofm the’”
functions out],inedﬁove should be paid less than prevailing wage
rates 3/ for the workl they would cilled upon to do.. In further
support of that posifion, the aﬂgt;zﬁi would be advanCed £hat wage
rates below the prewiling levell-would provide’ aﬁ "incentive" for the
individuals involved to take ‘private employment.

That position makes neither moral nor practical sense. To pay
anyone less than the established value of the work done isJto cheat
the employee. The government has no_more right to do that thah any
private employer and the’ government, in addition, has an obligation,
which 1t has acknowledged in a number .of ways, to encourage and °

-

Moreover, .there 1s no inherent superiority of private over public
loyment. Tﬁ%refore why try to drive people from the ldtter to the

former? To do so would be particularly senggless in the éase of the
activities pr d because it ds iftended, ¥8suming they prove
. . '

v ¥y

3/ 1t should be understood that the phrases 'prevailing wage
rates" and ''prevailing wages,' as used here, are intended to cover
‘the range and levels of fringe benefits usually provided as well as

wage rates aj such. *
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o va}habi;, to continue them-on a permanent basis. Payment of less thgg_
preva%iing wagea wouldigause disruptive turriover of personnel, thus
undermining the efficiency of the programs and iessening, their
possi ilities for success. Experiments ‘to determjne whether. the
ptograms should be 'continued woyld therefore Ve inconclusive becausey—-
if d- when they failed, it wduld be impossible to say. whether faildre
was due to turnov (vhicb/would be‘most l#ﬁely to gqvolve he
departure of .the sonnel with the greatest capabil ties) wn to the
inherent defects«of the programa. .o , o }.

- . ) : : .

Payment of prevailing wage ratés would also mi mize the danger
of confl] ct with unions representing‘workers engagéd in work similar
to the 'ty s proposed Avoidance of such conflift would be, important .
to ensure dest possible public accep&n and suppott for the °

* proposed progr < In the case of‘tz//n 3g orhood centers, many of
wh se clients would be drgwn from un iz dvoccup ional'ﬁnd iqcome )
groups, conflicts with unidns could be particular12>damaging to

effortsﬁto gain maximum participation in the cente s activities. = ' -

y -

AUXILIARY SERVICES N ' v P ; .
kb . . - . s 4
To the maximum exteﬁ@.possible— all work.arising out the proposed
‘programs should be performed by unemployed persons hired for that
purposé. This would include, fof example . 'dlterqtions to and
ecorating of the premises to- be used for the neiéhborhood centersg
re, too, conflict with unions could arise which should be avoided if
"péssible. Generally unions will tend to be sympathetic to programs
idtended to employ yfhose witHbut jobs; however, there could be problems
in exceptional s which might be Based if approacheés. were made in
advance to the top national echelons of‘fhe unions, where "a-broader
view is more likely to be tpken. Special arrangements might be made
in some cases to treat the workers actually performing the work
_ (assuming that all or’most are relatively unskilled and are doing the ™
" work under the supervision of an experienced person, -who miéht well
be a union member) as apprent1ces under. the appropriate/ union' 8
apprenticeship program. This would have the addltiona# valué of
increasing)their employment opportunities if and when they leave thé
programs. .

-

In some)cases, work may have to he contracted out to private.
employers to smooth relations with the unions, as well as for other
‘reasons, it would be desirable to contract for such work with
unionizeg firms.

(/ . .. ".
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.7 ', ° TCRITERIA FOR EMPLOYMENT : C NS Ve
;\/;h : Until a ‘definite decision has bE@n made’ to maintain any of the -
Pprograms on a permanent ‘basis, one of their prime purposes ghould be
o to rovide work for the unemployed. To the maximum extent: ossible,jr
v ‘the efore, all suc¢h jobs, including administrative-and supe qgg
S . positions, should be filled from among the unemployed -Abi do

-all_jobs,
there 1is
“to do.

e * the work involved, of course, must be a criterion applied t

' ' but it need not be and ‘'should not be present ability.' Whet
- sound reason.to believe that an individual has the, potentria
the work after a- reasonable ‘training period’gthe training sh
‘provided«gnd he or she “¥hould' be paid (or unemployment cqmpe

.~ should ; Supplemented State 1a¥ permitting) ‘while training is

> underway. In addition, and particularly in the’ c§Be of the neighbor-

- 'hood centexs, efforts should be made to recruit from the area to bé

served This would create personal ties to the ¢enters ampng people "kl

'-(relatives and friends of the _person hired) whom it is deBired £g-

attract to them. — . ‘ l -
‘UPGRADI’Nﬁ S s
All possible jobs programs should pﬁt heavy emphasis’on promotion
\from within. To this end, opportunities for training for hore skilled
and better paying jobs should be provided foggall staff members in the
lower echelons and they should be enc¢buraged to take advantage of them. ,
The training should be done, to the extent practicable, by unemployed
persons hired for that purpose. Where that, is not possible, coopera-
Yo tion of the local school system, including the community colleges,
should be sought. The budgets of the programs should include reason-
‘able amounts to cover tralning fees in cases where outsidée facilities

must be used,fog}training. . e

&
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'# Estimating Public Job Creation Possibilities o
b ». o -
by Leonard Hauaman, Barry L. Friedman, o :
and Robert Evans, Jr. g
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. The preaent paper repreae ea an initial attempt~’p/identify 8o

. @f the jobs that could be.cre .apd performed in a pub.}c emploxmznt
program,. Part. 1 first discusses some important . idauea in esfabl{shing
a puhlic ‘employment program.and then reviewa a number/of sectors and
ways in which new Jpbs can be creayéd. Part 2 singles out two .
Sectors--housing rehabilitation a social. services--for a‘ﬂetaildd
. examination of amplqyment -opportunities,. including. 'a review of :the :
kinds of jobs potentially available and estimates of the number .of ’ jobl
that can be generatéd through a public emplpyment program. The
analytical procedures followed in Part 2 can be applied to other

- ~problem areaa.as well in drawing a broader picture of job-creating
potential“ L S

.
*

RS

: - , .
Th Deaign and Scope of a q:tf&drEmployment Program

. qung the pany general issues involved in deeignipgha program of
. job creation,’ four apq@@r to be fungpmental First, the desired scale
"of the program must be determined. "In particular, it must be decided
whether or not the program. ia to offer a guaranteed job to all
Second if it is decided to 1imit the number of . -jobs, it nust ‘be’
decided which target pepulations are to receive the new employment
opportunitiea Third, the jobs offered under the program should be
~ designed to suit the*capabilitiea of the . target populations and should
have some social utility. Fourth, since mapy types of programs could
produce suitable jobs, a selection must be made in terms of both the
‘types of jobs to be created and the mechanigms used to provide those’
jobs. . Each of these four areas will be difiﬁ;aed in turn below

THE SCALE OF THE PROGRAM

L ‘A:Guaranteed Job For All.: g o _i
A guaranteed job approach has received some political aupport in
- recent yedrs, although a number of economiata have raised queetions
- about its effects on private-sector labor marketa Ii public jobs are .
‘offered at wages sufficient to attract the unemployed these jobs may
."also- attract some persons already employed in the. private sector or -
. else may drive up wages on less attractive private' sector: jobs. This
probleg is likely to be minor in times of recession, when employers
. tend.to lay off workers anyway. However, as the economy approaches
‘;> full employment, private-eector firms have to compete with the public
\ sector for Qorkera The wage-and price-inflating pressures of the

21' .
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'expanaion would therefore set in sooner than they would 4in the absence
of a guaranteed job program. In.addition, to the extentfiat wages
are driven .up id some occupations, a number of busingsses depending

.. heavily on the qpproprietely-qualified workers might bt be' able to
compéte for their services. Little information is available on which
 to base an estimate of ‘the quantitative importance of these effects;
nevertheless, the risk of accelerated inflation, with i?hgpcedbpanying
. . , labor market d ortions, would appear to be aubstantfhl under a '

. guarihtaad Job pr gram

A_Cyclically-Conditionéd Program
It ia possible to reduce the risks associated with a guaranteed-’

Job approach by devising public employment programs that are more .
responsive to the business cycle. The risks are greatest in- times of '

~ economic expansion and boom, since the public employment program is

" then competing with the growing privatexsector for both resources and
labor. The inflationary impact of the pkogram is then ‘greatar the‘
more workers prefer to remain in the pub}ic employment jgba rather ..
than switch to private jobs. Any publi? employment program that ,f
continuea unabated during a period of economic .expansion--as ‘an
attractive guaranteed job program would--endangers ecopomic- etability.
The solution is obvious: -the public employment program must contract
during an economic expansion. A formula for conditioning the sige of
such & program on the state of the eéconomy is necessarily complicated,
but one. problem in particular deserves attention: the need for public

. employment varies by locality, Therefore, the formula for the size of
the program must be applied on a local baaia. , Vs

Previous public employment programs have featured some sort of LS
cyclical conditioning. In the Emergency Employment Act (EEA) program,
for example, funding was to be cut back if unemployment fell below 4.5
percent. In a’ large-scale program, it would be particularly important
to develop a suitable formula for cyclical conditioning, if undeaired
conaequencea are to-.be avoided

I
TARGET POPULATIpNS
Individuals to be covered by such a program might include those: .
(1) who are cyclically-unemployed, as a result of either general )
business cycles or cycles more specific to a particular industry or
region; (2) who are displaced as a result of markét shifts,’ technolog-
ical changes, .etc.; (3) who lack appropriate training; (4) who are
especially handicapped and incapable of earning minimum wages; and
(5) who are subject to discrimination in their search -for employment.
Those in categories (2) through (5) are sometimes identified as the ﬁﬁ?

atructurally unemployed. " It is important to realize that, far fro
being static, these categories include an ever-changing c1ient population~
[} /( t
22
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"Indeed, one major program gdal would be to accelerate this turnover
" by encouraging the rapid movement of individuals out of publicly-funded

poeitione and into regular‘jobs._ . ;

" The distinction between cyclical and structural unemployment is
useful primarily in-.deciding what kind of cyclical ‘conditioning is
appropriate for the program. For éxample, an effort concentrating
exclusively on the long~term dieadvantaged should be permanent; with
" relatively mimor fluctuations in scale ‘over the bueiness cycle, On
the other hand, a program directed 'at the cyclically-unemployed cduld
be phased out completely during each upswing tq eliminate inflationary -
prelaurea, and reintroduced only after the economy has begun a down- -
o ng. A program designed to serve both groups simultaneously would
f cyclically-conditiOned but would continue in operation during the
h;clical pqlk, even though on a reduced scale.

f
‘ One:group which might be targeted for ‘special treatment consists
of unemplgyed younger workers, particularly those from disadvantaged
backgrounds, Although a certain amount of employment instability is.
typical of many younger vmrkers, prolonged stretches of involuntary

* unemployment are. likely to prove harmf to their long-term careers.,

'~ Their early years in the labor fbrce perform an important function in -
permitting the accumulation of human.capital in the form of on-the-job
trainfag, and also in developing positive attitudes toward work, Labor
market #eilure at this stage in a career may prevent the development

of skills useful in future work and may create*hegative work attitudes--
problems which may be most severe for those from disadvantaged back-
grounds. A public employment program for these’ workers can provide
needed job experience and, if it is combined with some traiwing, can
alsc provide the basis for successful entry into the private-sector .

labor market. S~ R | et
) KINDS OF JOBS TO BE OFFERED ) L
Job Needs of the Target #opulations : ) - . -

The jobs offered should suit the qualifications of the target
pulations--i e., jobs provided to low-skill workers should be within
their grasp at the same' time that skilled workers should benefit by
being able to use their skills. Although we will not consider worker
-8kills in any detail in this analysis, a couple of observations can be
made c0ncerning the match between skills and jobs.
Y

First, the mix of skills among poteﬁgizl program participants is

_L; ‘likely to differ according to time &id place. It is probable, for

example, that the kinds of workeérs avajldble in a rural area will
‘differ from those in an urban region, fand that the mix will differ even
a@gng:u?pan regions. Moreover, incr7ﬁsing numbers of skilled workers

&z . X
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. few of the skilled are out of work the cyclical peak (except
perhaps for some technologically-dis laced workers). These differences

' require flexibility ip, running the program. If appropriste mixes of
Jobs are:to be offereﬂ at differefit times and in different. localities,
Federal guidelines must allow for'considerable local differences. 1In
‘addition, to the extent that the composition of the unemployed popula-~’
tion changes over“®ime, jobJofferinge should be varied over the cycle.
~In particular, skilled off%ringe may need to expand in the downswing “
and contract in ing relative to the program as a whole, with
the exect,adjdeté;n' depending on local circumatences.

become unemployed as a cyclical dow:Ewing proceeds, while relatively

Second, the inclusion of skilled jobs among the program offeringe
not only may benefit the skilled individuala, but can ‘increase the .
. efficiency of the program. For example, housing rehebilitetion efforts,
which requirgkéome skilled workers, become feasible only to the extent’
that such workers are avajlable among the unémployed. (of course, not
all workers employed at these jobs need be skilled. Unskilled workers
can be used alongside the skilled for on-the-job training and appren-
ticeship.) It is likely that in other areas, too, the existence of

- unemployed skilled workers will provide a valuable resource to the

 program, both in organizing the work-aead-1n providing on-the-job
training to unskilled workers employed on the same project.
The Social Utility of Job Offerings - ) o ' e
~ The.political ecceptabilit of the program depends to a large
. extent its social utility. 1In contrast'to what is expected in the
case of revenue-sharing programs, this does not necessarily mean that
only the activities with highest social ﬁrioritiea would be undertaken.
On the State level, forvexample, a revenue-sharing program would allow
the State to proceed with the activity,of highest priority among those
not currently performed--but this actidity might require the hiring of
relatively few .from the target. pgpulatiqp, or . 3 only»xomp kinde of
“skilled unemployed workers, “with 1ittle impact on the othﬁvs.

In contrast, employment program activities would be chdsen
primnrily on the basis of their employment effects, judged not on1y in
terms of the quantity of jobs credted, but also (and perhaps more

‘importantly) in terms of the capacity of the jobs to meet the different
needs of the various target groups.. The activities, of course, would
come from a list of socially-useful projects, but would not come-
invariably from the top of ‘the list,

A cautionary note should be sounded about the need to avoid undue
substitution of program jobs and products for those. which' would
ordinarily be provided through other means. Potential situations
involving unfair competition with private sector firms can be minimized .
by proper guidelines and some process of adjudication.  Job substitution

ol



of the type observed in some localities under the CETA and EEA programa
“presents a more difficult problem,,however

<
CHOICE OF PROGRAMS -

- The postwar history of. Feddial/training and job cregtion activ-

ities has been characterized by a unitary program approach. Starting

with Area Redevelopment Act (ARA) programs in the early 1960's, and
eontinuing through hore recent CETA efforts, employment and training
policy has tended to place its emphasis upon a single approach, or at,

best on a narrow range of program choices. However, a variety of
programs may be needed if the targeted population is to be served -
effectively. ¥

Hittorically, a number of models have been developed which ¢ould
be applied to the concepts - of supported work and/or the government-as-
employer-of~last-resort. Usually’ these have been ad ‘hoc attempts to -
"deal with specific problems, such as CCC and WPA during ‘the depredsion
years, or the needs of special target groups, such as the handicapped in
sheltered workshops and the structurally unemployed under the.initial
emplOyment and training programg. The primary goal of all these
efforts has been some combination of income for'the individual, a
meaningful involvement with work, and a socially-useful or w rthwhile o
odtput. A secondary consideration has been the adminiatrative cost«of
these activities. In most instances there has been. (and will continue. .
to be) a tendency to minimize non-client costs, although it is important
to realize that a niore correct ‘target for minimization is the economic

(In Part 2, the areas of ‘hoysing rehabilitation and social se
will be examined in more detail in prder to estimate the riumbers of

job. opportunities.in those two areag.) The job options to be discussed
here may'be grouped into several principal combinations: employment /
quotas, new industries, services, busineaa ‘partnerships, and sheltered
workahops

. Employment Quotas"
Almost qny enterprise or activity can employ additional workere

~ effectively. This 'is especially true of those non-profit and govern-
‘mental enterprises which do not directly sell their products at market
clearing prices. Thus; one of the simplest optione would be to require
each employer to add a given number of certified employees to his or
‘her existing work force. {(This.approach is used in some foreign
countries as & means of providing jobs for physically handicapped
workers,) At a 7 percent rate of unemployment, 93 percent of the labor

- QO
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faccomplishmen;?pf these major projects would also p

1967 (pp. 30-31, & 58), 1971 (pp. 13 & 18),. 1972 Tp 13).

[ * [V
. .
force is employed 1f each employex added one employee for_ every 25 i
..already on the .payroll, the jobless rate would drofp’ to thé target of
3 percerit,’ Such an approach nmight be a particularly useful way to.
, deal with cycljical downtutns’ some employees would be shifted to &
" certified category, rather ‘than laid off. The program would have to
involve a vdriety of tax and subsidy arrangements, since firms would
vary in their capacity to absdoclwreertified workérs usefully: some/ ..
firms would edd more than th istéd numbers and others would pay
_higher taxee. - e - ‘ ' R

1
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New Induatriea
' r
One waxﬁto minimize displacement and substitution problems would
'%e to concentrate on gOb creation in new industrial and service areas.
'For example, the Amerlcan-space program had a very specific goal and
Job ‘creation was not an explicit part of it. Nevertheless, it. acted
directly dnd indirectly to provide a large number of jobs in a ney
sector l/ Other new Or compelling national pFflorities could be met in
conjunrction with meeting job goals--among them environmental renewal
urban revitalization, and technological innovation

)

»

The Environment’- As an example, Boston Harbor is a great, but .
poorly utilized, natural resource.. Its revitalization, for which, some
plans have been proposed, would cost millions, but would employ large
numbérs of people. A similar approach to major waterways in both urban
and rural areas would haye a similar employment pdtiﬁfial The

ide a very visible
and tangible mgnument to the job creation legislation ) ,

' Urban R€newal: The ‘rehabilitation of urban areas and their housing

‘ units can be broken down into many basic tasks and thus provide work

for individuals with limited skills. Rehabilitdtion would also provide
an excellent setting for a number of training programs for young people,
especially those who live in or near the affected areas. Once rehabil-
ftated, 'moreover, many of these areas would need continuing social and
tive services to allow the rebuilding to have a long term . - "
viability, and these services would provide aﬂditional employment
opportunitiFs (Rehabilitntion is discussed in more detail in Part 2. )

, .
Technological Innovation: Recent reports have suggested a loss
of U,S, technoldgical leadership. To some degree, thﬁs may retflect

\,

f -

4 Al

l/For mpre detail. ‘on employmentdevelopmente in the aerospace
tndustry, see the Mghpower’ Report of the President, 1965 (pp. 66-77),

lo ‘\
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cutbacks in research ‘activity, but it is also associated with a.decline
in the supply of venture capital. In return for shares of, stock, some

".. funds under. job . legislation could be alldcated to small companies with

promising new technological ideas, provided that theifomgenies would’
meet ‘certain employment goals, '\ .

”»

. y T

Assistance in ‘the diffusion of new technology also holds some
~promise of creating employment Current technology in solar energy,
-while capable of improvement, .is sufficiently advanced to allow for
significant, energy saving by installing units in existing buildings.
A government program aimed at encouragﬁng and subsidizing the 1instal=-
Iation of solar energy units could provide .a variety of "’ training apd -

.-

[}

Servicee

Social: There are a number of social seryices which are now
provided at\levels which meet only a fraction of the total need--for
example, mea s-on-wheels and transportation services for the elderly,
remedial asi s tance fog school children, and day- care. An expansion

1

, Py 3
of these activities wodld provide a number of opportunities for

Pl

—gcertified employment and training that would be useful in seeking leter »

- ,emplozzgnt-in the private Bector. This option has a ‘number of

requirements per worker. A major difficulty lies e possibility
‘that certified workers would be substituted for r gular public- sector
' -employees, a process which has’ been obsenved under*EEA and CETA.
" (This approach is- also discussed in more de;ail in Part 2.)
. .
Cultural: Among the more enduring monuments to this codntry s

advantpges, among which are geographicdl’ dispersizzfigg low capitsl

T experience with ‘job creation’ in the 193Q's are the artistic creations

7written, painted and composed under WPA an@ other programs. In the
. 1970's, job creation which supported artistic groups could serve the

[ 2

humanities while providing additional jobs. One)difficulty with this —

approach is the tendency for such funds to serve to create rents for
_current “employees and to substitute for other support funds.,=\ ..
v ’ .

Business Partnerships N

, Two fq;ms of business partnership hold some promise of being
effective alternatives to direct government operation of employment .
programs. One involves the formation of new enterprises to orgénize
job creating activities, including those(listed above, as well as the
operation.of recreational areas, servicing of gtate vehicles, deleading
of Houses, etc.

A second form of partnership would involve sub-contrect or joint-"
venture arrangements with established enterprises. Such an approach

/ ),

would tend to minimize capital and administrative costs while reducing ‘

‘the risk of fdilure and start-up time,

- o7 R\
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> I
Sheltered ﬂprkahdpe A * .
‘ ) R .
O Mlny of those who would pe plgyed under job ‘creation legislation.
' could pasg’ through sheltered worEEhops op their way to: regular employ-
went, Such workerf§ dbuld be giveh certifled ‘embloyment 'ps a way of
responding to shifts in the economy or' in order to meet{heir need for
a defined amounf) of training. Other employees, however, wald never
- be able to meet the market test, and would always be in a aheltered or
. supported work situation. »3 , o; -

R Historicelly, a number of well- developed modele ot);upported wotk .
- * have producpd output which is very simple in texms of l4bor content. :
o In most ‘cases, this concept has been applied only to the most severely
<.  disadvantaged, and most such workahopa have been operated‘in conjunc~
,td?h with welfare agencies. The approach probably needs to be expandéd
nclude some warginally-handicapped individyéls who can benefit'
.« from being in sheltered workshop situations over the .long pull, It
/ ‘also would be useful if. these workshops could operate in conjunction -
3 ’ with individuals employed in a more normal manney\

EVALUATING )’ROGRAM COST Lo ' -

v . _With the exception of the employment quota and some non-complex,
. social services, all of the program approaches listed above would -
' 'require_the employment of some regular workers as well as the certifiedr °
employees, The exact numerical. relationship between regular and.
. certified employeea would depend upon the specific output which
: be produced and the productive process which is involved. Yef { st
be remembered that the regularly-funded jobs also contribute toward
* the goal of ‘full employment., The use of such personnel increases the *
total cost of the pregram, though not necessarily the economic and
social cost to sqciety, Direct program costs, -of eourse, include
payments ‘to the certified employees, to the regular employees, and to oo
the suppliers of necessary equipment and materials, However,
. legislative appropriations could be smaller. than dgrect program costs-
for two' reasons: " first, any saleq revenue from theloutput can be '
subtracted from cost; second, welfare paymentsé(general relief,

v unemployment compensation, etc.,) can be diverted to the employment S
program offsetting some of the direct program costs,
L ” K e
..'A » . o "
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‘ (u ; quluating Joh Potentfal'in'Particular Produc¢t Areas - | .
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‘e . p !
. This part of the analysis proyides detailed information Jp product co
areas in which employment could be created, as well/éds on the numbeﬁ
‘of jobs that could be generated fhe procedure in each case is to
_discuss: (1) ‘the nature and extent of the "need'- for the product;
"(2) how production of the particular item would generate Jobs that
would match the skills of the persons who would comprise the target L
2.+ grpups for the pyogrami gnd (3) the employment- creating effects of . /
. particular slevels of expenditures. The # ntent is to offer illustratdons.
\ . of the process which pregram p1anners wodld follow in estifa®ing the
¢ ‘nature and- number of jobs” that could be-created through a.publicly"
’ financed employment program, If. discussion.is limited to two broad
product areaa, housing rehabilitationxand social services, it is
" becausé of the limited ‘resources ayailable to the authors, rather than
because  they believe that Jjobs cad,be created only a limited number
of spherea. 'Estimates could be refined in each of t& two areas and
N extended to other areas. .

P
s

’ ) . S : : i
HOUSING REHABILITATION o ‘ , S’
L ’ o ; !
The Néed for-the Product , oy

} .

« The abandonment by property\pwners Zz structurally-sound housing
is a significant problem common ‘to many Afiericdn cities. 2/ Housing
abandanment is the last stage d? a disinvestment process thet often
occurs when neighborhoods undergo racial and economic, transition, As ) )
a result, blocks of sound structureﬁ/ﬁeand vacant in many cities at ..
the same time that everall vacancy rates -are® very low and rents in =
the general hou31ng stock are rising rapidly, Even .s0," public inter-\\§' o
7 vention often ‘pears only marginally-justifiable frc ither, an
‘ economic or po?gfical perspective when viewed solely in te;m@ of

housing objectives. When anti-poverty and emplo ives are
considered,,as well as housing needs, pyblic inte
Justified fﬁr more readily, 7

Disinvestment and the resulting deterioration of housing stock
may commence when it would be economically sound from a social point
of view to continue investing. For example, the process may begin
when owners 1earn ot racial transition in their neighborhoods Fearing

Ié

G

2/ The discussion in thig section is based largely on The
+ National Survey of Houaing,Abandonment (New York: National Urban
League, Center for Community Change,§1971).

-
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" decline,in the vQ}ue of their property, they "disinvest" by not mainte-
'i,o.‘v'ning its normal state of repair. Simult@neously or alternatively, , ? :
' financial inatitqtions, also fearing neighbbrhood decline as a conae-'~
N quence of racial and economic’ change,.may induce disinvesgment by o
;( E ‘[ refusing to make loans for propertx\improvement or mortaq? refinancing,

-

' & practice commonly referred to as "redlining." --Had each '
___,c_‘f' waintained hisor -her property, it’ is, likely in some cases that a -
'\Lé' . normal ate of returg would have accrued, with no neceeelry deterior-

. ,- ation.p ocess,. Once*pérceived as a probability, however, a feared -
-decline ften acts as a self-fulfilling prophecy. Deterioration and -
sbandonment cah be virulemMly contagious, leading eveh to the decline
of adjoin ng neighborhqods’ possessing an economically Viable,
- 8structurallx.dound housing stock., Many.units are hﬁh ih a process of
decdy leading to abandonment which can drag cut over & gy;iod of . three
v . to 10 years.. A pousing rehabilitation program undoubtedly should be
¥ .-directéd at houses still’ in the process. of disinvestment and thoge
o : finally abandoned e
) ) LR '_ . -,

;ro Althodgh some housing units deteriorate because owners or finan-
cial institutions have misjudged economic or social developments,
others decay because they are occupied by poorer people paying’ 1lower '
rents, Under these circumstances, some units cannot be mai tained at
: leveIa which aatisfy local houeing.codee while .prqvidi g.landlorda j'
» ° with & satisfactory rate-of return. ‘Rental defaults agd the loss of .
higher-income tenants ggn overwhelm many. & landlorg. faced aimultaneoualy
with ,rising property taxes, van alism, ‘and other coate. Furthermore, '
" many cities have experienced a growth in the number of’ reafdenta who
are "houaing poor'" according to the low-rent budget standards of the.
Bure&u of Labor Statistics--that is, residents who epend more than 25
percent of their income on housing.  Between 1960 and 1970, the number
of families paying such rents grew- 19 .percent .in Boston, 28 percent in -
Detroit, 30 percent in Newark, and 40 percent in Philadelphia. 3/
Disinvestment and deterioration reauf%ing from both an uncertain futqre
and currently unfavorable conditions are likely to be substantial in ,
cities across\ the Midwest and Northeast. 7

v . .- * S i U
Estimating the actual need for rehabilitation on & national bagis
" “involves establishing a definition and standard of physical inadequacy

and then coupting housing units in variou%,stages'of disrepair in each'.’

) ‘.L.&
3/ Arthur Solomon, Housing The Urban Poor: A Critical Evaluation
of Federal Housing Pglicy, (Cambridge, Mass: Joint Center for Urban

P SPudies, Harvard/MIT, 1974), p. 12. R .,
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' politan'

‘ locality. A recept study defined a physically inadequate ‘unit as "one
‘that lacks complete indoor plumbing-faciPities, or that has all = .
plumbing but the heatipg is inadequate for the local climate, or that
. has all p bing,snd adequate heating but is in § dilapidated condi-
- tion, "'5/ By this definition, 6.9 million households were living in

in ‘the -Northeast, 2.2 million in thesNorth Central, 2.4 milTion in the
_‘South* and .9 million in the West. Two-fifths of all physically

" inadequate ynits wWere in petropolitan, and three-fifths in non-metro=
a8, This. study also provides estimates broken down for

of 243 metropolitan areas, which make two points: . first, there

.. 18 'wide variation from place to place in' the proportion of households

- and 1980, (See Figu

lividg in physically inadequate” units (see table 1); g&econd, the

natyre of housing problems that are defined 4s physiéxl inadequacies

also varied greatly by locality (see table 2). TogetHer, they indicate
. that a houlng rehabi itation program shoudkd vary considerably in
.»magnitude from one areq@ to the next ‘

’K "~ 'Besides estimating the numbe§ of physically-insdequate units t «
a given point in time, the study projectéd chdnges in the stock of
unsatfafactory housing between 1970 and 1980. 4 Based on a slightly more
restrictive defﬂhi;ion of physical. inadequacy (inadequately heated
funits are excluded, for the woat part), the projections indicate that,
although the iubstaﬁdard housing stock has declined dramatically over

* time, it<ghould stabklize ‘at roughly five million units Between 1970

e 1.) The reason for this stabilization is the
growth in the number:. deterioﬁating dilapidated units, 1In thz}deriod
1950-1960, the numb€Y of standard units undergoing deteriorxation#as

just under one million, while it will be slightly more than double

. this figure in the period 1970-80. Deterioration of standard units is
concentrated largely in some urban areas. As Kristof notes, however,
these .estimates may be very low because of the contagious character of

»dgffrioration and abandonment. 5/ - ' -

Lo - . O —

N -

-

A/sDavid BiJch et-al, America 8 Housing Needs; 1970 to 1980
(Cambridge, Mass.: .Joint Ce rer for Urbsn Studies, Harvard/MIT;
December 1973), p. 4= 3;~ e

\ s A : \ i,' I ‘ - '

~ units in need of repair in 1970. Regionally, 1.4 million of these ‘were i
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SICALLY INADEQUATE HOUSING BY ) .t
-METROPOLIT AREA 1970 ‘

. ' : . ' . - Percent of houiehald.
Metropolitan Total number : 1h physically-
_ ___area v . of households = deggate unito l/
:Anahoinls A./G.G., Calif 436,120 - | 2.4
, ..Biloxilculfport, 37,531 1 8.2
ise City, Idaho \ 35,834 ‘ 1715
qicigo, Illinois | 17 182,399 7 g 11.3 .
e _gemggof} s 68,257 . . 25.3 B
" Fort_Worth, Texas o 240, 730 | C49
Laredo, Texas 1, 8?7 b 20,
.-Nev"'B.cdford’, Mass. - A R 51,‘27j5 a2
Newark, new'.r;rsey/' py | . 583,985. S ss ‘
_Tgmpa, St. Peterabu;%, // ‘ '\\\:»/’J/ A < 'F
Florida = "0 1 - 370,051 : 6.4
.0,‘ : r \

)

1/ The definition °f[P phyacially-inadaquate unit is provided in the text: -
&

SOURCE: -David Birch, et al, America’'s Hous ng Needs- 1970 to z280 S; /
(Cambridge, Mass: Joint- Center for Urban Studie-, Harvard MIT, Decedger 197
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TABLE 2. CONPOSTTION OF, PAESTCALLY TWADRGUATE AGUSTNG, BY METRONDLLTAN AREA, 1970 y
; /\‘Lk‘.' / ' »."‘ . . . ] ‘\)' .". BT

o nulb‘e: o permtwith | o | remt
| L ] - of housing © {nadeguate | Percet < |- dilepldated, all
 Metropoliten area’ | units plubtng 1/ " dtlaptdated /0| plimbing 1/
o A ' . | ‘ o
S hoahedaf8 A 66, Cali, 462 367-_ 3 IR SRS (R X SRR R ) S
A N . N . ‘ ‘ : _ ‘ , o .
 Bilext, Gulfport, Mississippi = |’ 61548 st A s A0 oL

Bolne Clty, Taaho ~ e [as e

\

o, Mt zzssaw“‘ B T HR [1 XE  ] ;
\' A R TS e e |

S Yorth Hort, oy ! ?17’”"" oo S T I * R |
m'eao,md\/h S IS TR N 28 09 . 1w

| | New Gedord, ua;sachg;ett; YRR 3 N T D V| L

vk, B ey | T owam. | boad GETIN Y -

Pty

Tmﬁi,‘St, Petersbufg‘,\ I A . A e,
Flopis ] 393,88 - 3.2 4

' \ o ' . X , - ‘
,' ’ s ! ’ X ! ’ ‘ ) ' \ "' . . ' p
RS b ‘ 4. ' L o

K —
] . ,‘ )
-\1/ These categortel‘ 'are not mutually exclulive. S R .

At

SOURCE: Dlvid Birch etcﬂl_ Anerica's Houninx Neadn; 1970 to 1980, (Clmbridge, Mm., “December 1973),
pp.417t04-26 | | . T



FIGURE 1

'Substandard Housing Stock, 1950-1980
' (numbers in millions)
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L all plumbing
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SOURCE: David Birch, et al, America's Housing Needs: 1970
to 1980 (Cambridge, Mass,: Joint Center for Urban
Studies, Harvard/MIT, December 1973), pp. 4-17 to
4~26,
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‘The Need for Emoloyment Related
to'Housing Rehabilitation : ¢

~— If a housing rehabilitation program were to be undertadken
primarily as a means of reducing unemployment, it would not be the
first such effort in ®ur history. Arthur Solomon writes:

F\ From its incEption, the public hOusing program ,- ‘ ) '
’ has,beéh supported as much for the jobs it

.

creates as for the shelter it provides. In’ -
fact, it was the employment effect of public® &
housihg whictr supplied the initial justifi- ’ .

, cation for federal involvement in low-income
housing during the early 1930'§, At that

time Congress enacted the Emergency Relief §§
» and Construction Act and the National
Industrial Recovery Act. . . to initiate

residential construction projects as a me&ns:
.of Pelieving unemployment, The first major
housing legislation, the National Housing Act
of 1934, was passed not only to provide low-
rent housing but also to ‘create ‘jobs. 6/ ‘
4 r
j/’ ‘The employment need for a housing program is espeoially evident
among two 'groups, construction workers and ghetto youth. ‘ Construction .
orkers have been hit particularly hard by thé last two recessions.
B tween 1969 and 1970, the unemployment rate in .the construction
ndugtry jumped from 6.0 to 9.7 percent, an increase of over 60 percent.
‘\Since 1970 vunemployment has remained at'foughly the 10 percent level,
the highest rate 'for any maJor industry group by at least 3 percentage’
points or by more than 40 percent. (In some locations, the unemploy-
ment picture for construction wotkers is much more gloomy than the
national averages would indicaﬁgi) Similarly, the unemployment rate
 for 18 and 19 year-old black amd other minority men has been in the
- range of 19 to 27 percent since 1957; among minority women of similar
age, the unemployment rate has been in the range of 22 to 39 percent:
since 1954. Few other demographic groups experience unemployment rates
approaching these levels. 7/

6/ Solomon, pp. 114-15.

7/ U,S, Department of Labor, 1975 Manpower Report of the
President (Washington: U,S, Government Pringing Office, April 1975),
Tables A-19 and A-22,
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., A housing rehabilitation program could employ both established

: construction workers and ghetto youth, Certainly, it should exclude
‘neither, While palitical realities would-not allow; the. exclusion of

the former group, the same is not necessarily true o the latter.
This is a service area in which both the cyclically-and ‘the struc- -

“turally~unemployed can be _accoymodated, A housing rehabilitation

program, can be operated to ‘provide training for ghetto youﬁh to move
them permanently into higher-wage jobs. At the same time there is

no redson to fix ceiling wage rates or annual‘earnings levels in the
sorogram in such a way as to exclude regular union. constructicn , e

"_workers Keyes haa noted thay housing rehabilitation as opposed to

new ‘construction,, 1acks a sufficient number of sthndarﬂized operations
to transmit skills to trainees in optimal fashion, Imperfect as it

is,. howeyer, he believes that a large- ‘scale program would allow' for
skill development. 8/ o : .

+

The Employment Effects of. a

. EREI X
.l&ousing Rehabilitation PrograM . ' Sk

e

In order to determine the employment effedts ‘of expenditures on

'rehabilitation one first must examine the labor demands generated per .

unit of eXpenditure and then estimate ‘the level of expenditures that
reasonably could be attained. Multiplying the numbér of units o
expenditures by the %abor” demanHis per unit yields an estimate of total
labor demands generated by the program‘

[

Solomon has prepared estimates for one city, shoWn here in table

:3 of the work~hours of various kinds of labor demanded per\thousand

dollars of expenditures'in an "extensive' housing rehahilitation

effort. 9/ These labor demands are contrasted with those ‘generated
by a $1,000 expenditure on'new construction in highrise buildings.

(Labor demands generated by less than "extensive' rehabilitation are -
not shown here.) Also listed are the prevailiqg wage rates for the
respective: construetion 1ndustry occupations in one rticular location)
in 1970. From these ate derived weighted mean wage rates paid to labor
in rehabilitation and new" construction Although the focus here is on
the employment effects of;, rehabilitation, some interesting points ‘arise
from a comparison of the altarnative approaches to thﬁ provision of
hous1ng ) _ Sl

-
Kl

8/ Langley C. Keyes, dr., The Boston Rehabilitation Pro ram
mbridge Mass.: Joint Center for Urban Studies; Harvard /MIT,
1970), p. 161. - * '

~

!

9/ The discussion here draws’ very liberally on 'Solomon's work,
eapeC1ally pp. 112- 137 ; . \ E ’
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X TABLE 3. COMPARISON OF ON~SITE LABOR REQUIREMENTS BY
CRAFT FOR EXTENSIVE REHABILITATION AND NEW
. CONSTRUCTION PER $1,000 CONSTRUCTION CONTRACT
COST, BOSTON, 1970

,

~/

\

Work~hours, - “Work~hours, Prevailing
- Trgde rehabilitation . new cbnzttuction hourly wage

Laborers/helpers tenders 25.4 22.9 5.00
Bricklayers 5.2 6.6 - 7.15
Carpenters 19.2 13.0 ©6.95
Ironworkers (omament:al

‘structural; reinforcing) 1.4 . 3.6 7.45
Sheetmetal workers T e e 0.6 7.75
Lathers ¢ - .1.9 6.0 6.60
Tile setters |} . - 0.1 76,50
Plasterers : 3.7 . 4.4 6.60
“Roofers ‘1.4 0.5 6.30
Operating engineers - 2.5 6.45
Painters . 5.4 3.4 6.20
Floor layers { - 0.2 . -
Plumbers 7.9 . 11.3 7.75
Electricians » 3.7 5.1 7.50
Asbestos workers: . - . 0.6 - 6.35 ¢
Cement finishers - | 4.0 6.75
Elevator mechanics . - 0.8 7.25

: - 0.4 6.25

Field supervisars 2.3 2.2 7.20
Professional, technical,

clerical 1.4 2.1 7.40
Truck drivers 0.6 / 0.6 (3 5.15
Custodial workers - - 2.6 2,95
Other ) 0.9 2.4 6.65

Total . 80.4 95.9
‘ Weighted Mean Wage- $6.37 P $6.08
. i

SOURCE: This table combines information from two tables appearing in:
Arthur P. Solomon, Housing the Urban Poor: A Critical Evaluation
of Federal Housing Policy (Cambridge, Mass: Joint Center for
Urban Studies, Harvard/MIT, 1974), pp. 118 and 136.
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s A first point~of interest is that only 50‘$ercent 512)(3f
» $1 000 expended on rehabilitation would go~to labor direc s the
other half would® be spent (in the first round of expenditures) on
materials and other costs. In new construction, about 60 percent
($583 in this instance) would go to construction workers' wages
directly. This difference arises from the fact that the construction
of a housing shell is more labor-intensive than the preparation of its..
interior. (learly, if employment were to be generated via this route,
the Congress would have to allow money to be spent on materials and-
\equipment Recent public employment programs have prohibited such
expenditures by State and local governments. A -
~
A second point is that rehabilitation‘involves relatively
extensive use of unskilled and semi~-skilled labor. Solomon's estimaté
is that one-third of the total on-site rehabilitation work (in Bgston)
is done by such labpr, whereas 1ess>th one-fourth of new consfruc~
tion work fallg to the unskilled and semi-skilled.{ This allocdtion
would vary amghg localities as a furnction of wage rates, community
pressures, and (very importantly) uniod rules, but the one-third/one-
fourth contrast is indicative of the typical situation.
The same egslmatés show that a rehabilitation program would spend
$169 per $1,000 of expenditures on unskilled and semi-skilled labor,
in contrast to $134 per $1,000 in new construction. More modest forms
of rehabilitation than the ''extensive" variety require yet-other mixes.
of labor, some of which are suggested in table 4, which indicates the
labor requirements asgociated with selected small rehabilitative tasks.

L]

Once it is recognized that there are varieties or levels of
rehabilitation, crude estimates can be made of the employment impact of:
particular levels of expenditures, Information on the state of repair
of the existing housing stock of the type presented in tables 1 and 2,
can be joined with data on levels of rehabi'itation, thelr costs, ard
their on-site labor requirements to arrive « the desired estimates.

Solomon distinguishes among three types of rehabilitation and
notes their rough costs in one city at one point in time:

Extensive Rehabilitation or Reconstruction = This level
of rehabilitation involves the t:;:l gutting of a build-

, preserving only the envelope or exterior shell,
interior of the'building is réconstructed by instal-
ling new partitions, plumbing, electrical systems, floors,

so on. The cost /_n 197Z7 normally runs to over

$10 00 per unit,




v.oo TABLE 4. TYPE OF RENOVATION AND REPAIRS NECESSARY TO
- . CORRECT CODE DEFICIENCIES FOR LEASING EXISTING
UNTTS, BOSTON, 1970 5, , v
Code violations- x . Repair  On-Site Manpower
Y — ‘ Coat . Requirgfr'xte
" Holes, cracks in hall walls . $ 50 4 4 hours, plasterer.
No wire latch over furnace 1. 60 "* 2 hours, plasterer ’
‘No heat or hot water (Boiler) ' 1 600 20 hours, plumber/pipefitter
‘Stains on bedtoom ceiling 40 ° . 3 houra, painter -
' Exterminate roachea o S : 40 3 hours, exterminator
Replace hall railing 300 ' 12 hours, carpenter
Clefn, paint dwelling T 275 40 hours, painter
- (2 bedrooms) .
Replace defective bathro?m,radiator 75 3 hours, plumber
Furnacq miawired, ‘thange thermostat 150 16 hours, électrician
Molding defegt in dining room ; . 65 4 hours, carpenter
Cover bathroom pipes with asbestos 70 4 hours, asbestos worker
- Paint door jamba, trip, facingL_ f } 29 _ 2 hours, painter
Another meana of egress needed’ ) 95 - 8 hours, carpenter
Replace pull-type switch in bathroom 100 6 hours, electrician
Waljpaper peeling, repaper . ‘85 4 hours, painter/paperhanger
Fix gutter on front of building ’ 50 . & hours, carpenter - ’
Repair front porch cement haluster - 75 4 hours, mason R
Electric outlets needed, dining room . 85 5 hours, electrician
Repair radiator pipe leak, dining room 25 2 hours, plumber
Replace four bpoken windows 45 . 2 hours, glazier
Repair loos:éﬁzglway floor boards 50 4 hours, caypenter
Install scrofns, storm windows . 260 " 18 hours, carpenter

SOURCE: -Arthur Solomon, Housing the Urban Poor: A Critical Evaluation
of Federal Hous L“E ﬁmx (Cambridge, Mass: Joint Center for
Urbdan Studi -, uarvard /MIT, 1974), p. 12.

[N
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a habjlftation for Modernization - Essentially, i
this level of rehabilitation involves the wodernization’
of some or all of the mechanical ‘subsystems: heating,
plumbing, and/or electrical., The exterior s'tructure,
floor layout, and interfor walls are preserved. Costs
can range [Tn 19757 from $2, 000 to $10,000 per unit,

Mipimal Lepa;;, Renovation or Maintenance - This type of .
rehabilitation is limited to minor repairs; cleaning the
cellar, hallway, and yards; and plastering, painting, and
repapering walls and ceilings to improve their appe rance,
Little, if any, structyral or mechanical work is involved.

- Usually this type of property maintenance costs less than
$2,000 per unit, 1o/

; As shown in Figdfe 1, in the absence of any new public interven~ <
tion, there will be an average of roughly Nnillion ' substandard"
units in the housing stock each year between now and 1980.° (A some--
what larger number of 'physically inadéquate” units exists, perhaps
5.5 million,) This number is the outcome of the flow of additions
to, and subtractions from, the unsatisfactory housing stock that
"normally" takes place as the result of deteriorations, demolitions,
conversions, rehabilitations, etc! A rehabilitation program woulda
therefore hdve to work on both the existing stock of 5.5 million units
plus the annualighormal inflow of roughly 200, gpo deteriorating units.
Such a program, spread out evenly over 10 years, would involve an .z
average annual rehabilitation load of 1/10 (5,500,000) + 200,000 units,
or 750,000 units, If, to use a crude example, one-third of these )
units fell into waoh of Solémon's three categories; and if expenditures
on units in these categories, using Solomon's cost estimates, were to
average, respectively, $10,000, $3,000, and $1,000,  then aggregate o
expenditures.per year conservatively would total $2 5 billion, $.75 .
billion, and $.25 billien in the three gtoups, This sums to $3.5
billion per year for each of 10 years Using the ‘data on
labor requirements in table 3, roughly $1.75 billion of the $3. 5
billion would go to cover on-site labor costs, $0.6 billion of which
would go to unskilled and semi-skilled labor. Further, using the
Boston manning requirements, $3.5 billion would buy 28T 400’000 hours,
or at 2,000 hours per work-year, 140,700 fulltime jobs per year,

Again, one-third of these would go to the unskilled and semi- -skilled,

Simultaneously, of course, off-sige jobs would(be-created too,

- The . crudeness of thege estimates should be underscored, ' The level
and composition of rehabilitation demand would have to be determined
area by area, and labor requirements and wage rates would also vary, by

L
» 10/ 1bid, p. 122.
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locality. Since the érogram would be pyclically-conditioned, with
more of its resources brol@ht to bear in bad economic times, the
estimates of annual employment effects aré’only suggestive and, in the
aggrégate; probably conservative., For one thing, housing standards can
always be redefincﬂ upwards, Were the Federal Government to, combine -
a standard rehabilitation program with a massive home insulation effort,
. for .example, potential expenditures and labor requirements could rise
considerably. 11/ s , g '

4
'

DE-INSTITUTIONALIZED, COMMUNITY- .
BASED SOCIAL SERVICES

The Need for the Services

In the last five years, public services é@specialﬁy criminal
justice, mental health, and social services) have changed their locus
- of operation from large centralized buregugratic'1qstitutions to small
community-based delivery programs. The movement towards community-
basgq,delivery has radically transformed one dimension of government
operations, as Federal and State governments have stopped providing
some, services and started buying them. 1In a parallel transformation,
community groups and local agencies have also changed from users and
consumers to providers of services. The consequences for those
employed in the delivery of public services can be suggested with a
few: examples. ' ) ’

According to- State officials, Massachusetts currently has 1,500
contracts with about 400 different community agencies for the delivery
of various social services. The Department of Youth Services, for
instance, had virtually no purchase agreements in 1970, but now
contracts for $7 million worth of services through more than 100
different purchase agreements. In 1975, such purchase agreements
repre;ﬁbted‘half the Department's budget, reflecting a fundamental
transFormation of its governmental function. ~ e

. . .

In another example,‘an alternative for nursing home care, the
Massachusetts Executive Office of Elder Affairs has developed contracts
with 18 new home-care  corporations who, in turn, contract with 35 sub-
contragtors to provide meals, transportation, and homemaker services
for elderly persons in their homes. Iné;en York, Governor Carey
announced -in 1975 that, as part of a pldn to reduce from 2,900 to 250
the number of (patierts at the Willowbrook Development Center for
Mentally Retarded, the State would set up and contract with 20!
community residences.

11/ Among those recommending such a program is+Tom Joe, "Doubtle
Social Utility: The Needy Serving Others 'in Need Through a 19b4
Creation Strategy," (Washington: Levin and Association, Inc., mimeo,
no date). ‘ '
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7 These examples show that-States are moving away from the business
of training or hiring psychiatric social workers, supervisors, and
administrators for their large institutions, as community groups assume
public responsibility for such @ctivities. These groups are less
bound by civil service requirements in determining their staff require-
- ments and more responsive to community pressures in the hiring of
personnel-~two .factors which should lead to the increased hiring of
para-profepsidnals in the delivery of services. This shift has been
‘happening gradually, selectively, and unevenly among the States over
the last five years--a piecemeal process which has produced failures
and frustrations, but which nevertheless represents a revolution in
the arrangement of public service ®
- The new hiring pa#tern is now sufficiently wid&spread to make it
possible to say, not only that there is a new field of public sekvice
k\~/\§n communfty-based service delivery, but also that there are two hew
lasses of public servantst contractors and deliverers. The bureau-
. rat no longer administers the program, but draws a contract|for one
AN instead The skills he or she must possess are no longer strictly
those of personnel management but, rather, the new skills
identifying potential.providers, developing master contragts and
amendments, contract management, and auditing for performance
evaluation. While the new approach to service delivery has caused an
upgrading of some jobs in standard governmental agencies, it may
also have brought greater flexibility--and perhaps a lowering of
formal educational requirements--for other.types of work. For example,
persons without much formal training may be acceptable as deliverers:
of a greater range of counseling services than was the case prier to .
de-instktutionalization

Publicly financed "social services' usually interest, and are
‘directed at, the poar.. Even when they go beyond counseling and
protective services to include legal and manpower gservices, they are
produced for those with low or moderate incomes. Thus, they are
in-kind trahsfers, involving expenditures for redistributive purposes
reflecting decisions made through the political system In general,
the level of redistributive éxpenditures falls far short of what the
poor could absorb. (Indeed, the fiscal crises in many Stat - have
led to curtailments of these expenditures. 12/) Public employment  in
the' social, service area would allow an expansion of these ‘geryices,
which are useful to the poor, But which would not ordinériﬂy
provided by the political process.

Lg/ This is discussed in some depth in: Barry L. Friedman and

. Leonard J. Hausman, 'Welfare in Retreat: A Dilemma for Fiscal
Federalism,' unpublished pager, Brandeis University, ;September 1975.
g . N
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An appropriate task here, where the purpose is to establish .
limits on the amount of work that could be done, is to make véry rough
judgements about how needs could be defined in several social service
areas. To use one illustration, trude data are available on the
number of pgople, who could utilize a "versonal care in the home"
program; 13/ . A low estimate of those not in institutions who could
benefit from the service numbers 3,842,000, including 2,278,000 ,
non-aged perséns who are ''severely limited functionally or dependent"
and 1,564,000 aged persons largely confined to their homes. (See
tables 5, 6, and 7.) .After determining a level of service .need for
i each of the persons who could benefit from home care, a rough notion
iof the universe of need can be obtained by multiplying persons by
service needs. ‘ : , v
’ 3 ’ .
A similar method of assessing potenﬁiai needs can be used in other -
service areas as a first step in estimating the number of jobs that
could be created in each sector. Since the number of-service areas is
large, the potential for increased expenditures could be shown to be .
, substantial. '

The Need for Bmployment Related to
Community-Based Social Services

P Community-based social services cover a broad range fractivities
and encompass many occupational classifi€ations, Many ons would be
of a relatively unskilled helping nature, while others would involve
counseling and the provision of information.

Persons in two target groups would be drawn upon exteusively to
fill jobs in this service area: female heads of families apd youth,
especially female youth in low-income areas. Female heads §\ families
do work in the regular labor market, of course, but many find\ it
dif€icult to undertake full-time, full-year jbs. 1In 1972, 58 pe: . ent
of all female heads of families worked, but onlﬁ 31 percent of those

ho had been employed worked full-time all year. In the low-income
population alone, 38 percent of tHe female family heads worked during
the year but only 7 percent worked full-time all year. 14/ Unless day
care opportunities and personal preferences are altered dramatically,
duch women will continue to be interested in part-time and/or part-year’

L . £ /

13/ U.S. Congress, U,S. Senate Special Committee on Aging,
"Alternatives 'to Nursing Home Care: A Proposal,' prepared by the
Levinson Gerghtological Pol#cy Institute of Brandeis University
(Washington:{ U.S. Government Printing Office, October 1971), pp. 3-4.

14/ U.S. Department of Commerce, Pureau of the Census, Current
Population Reports, Consumer Income: Characteristics of the Low Income
Populstion, 1972, Series P-60, No. 91, December 1973, Table 30.

1
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TABLE 5. .TOTAL POPULATION POTENTIALLY ELIGIBLE Fdh
‘LONG;TERM'PERSONAL CARE BY INSTITUTIONAL
STATUS AND AGE GROUP, 1971

R,

: : L ) - N
. % N Il ’ ~ v l
- — " - 7
Institutional status . Total Ages 18 to 5@ Age 65and
o ' ' ' over
* Not in institutions: A = - e . . : - '
Low estimate . 3,842,000 2,278,000 _ 1,564,000
¢ High“est:Imate / 7,805,000 5,499,000 ' 2,306,000
Now in finstf ‘tt.xt'ipns: e _ - +
Low ‘estimate : 124,200 | 6,600 117,600
High estimate - / 248,500 13,200 |- 235,300
— : : . — A ,
SOURCE: -~ U.S, Congress, U,S, Senate Special Committee on Aging, "Alternatives
,to Nursing Ho.. “‘are: A Proposal," prepared by the Levinson ’
. Gerontological Pojicy Institute of Brandeis University (Washington:
U.S. Government Printing 0°7¢° ahé ", p. 3. ‘
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TABLE 6. NONINSTITUf§ONALIZED PERSONS WHO ARE SEVERELY
DISABLED AND FUNCTIONALLY LIMITED OR DEPENDENT,
BY SEX AND AGE, 1966 ™

[In thousands/

d —
- .
e, b T

. : | , . Severely limited
Age and sex’ All except Severely | functionally or
All | Mental | '\ mental ‘disabled | dependent : Lo
BOTH SEXES : '
‘Total, aged 18 to 64 [19,753] 1,101 | . 16,652 5,499 2,278, )
: 18 to 44 8,56 577 —5,085 T,555 : 61T
45 to 54 - : 5,072 268 4,804 1,714 : e
55-to 64 ‘ 6,119 756 |. 5,863 2,232 Co,0m
Total, aged 18 to 64 8,430 463 7., 967 . 2,§§6 * 1,019
.18 to 44 3,060 238 7,822 778 302
45 to 54 _ 2,456 110 2,346 | 778 | 272
55 to 64 ° 2,914 115 2,799 830 445
WOMEN . ' : : .
_Total, aged 18 to 64 | 9,323 638 8,685 ! 3,113 T 1,259
18 to 44 - 3,502 739 3,163 TTT 39
45 to 54 ‘ 2,616 158 . 2,458 934 291
55 to 64 13,205 141 3,064 | 1,402 | 629

SOURCE: U.S. Congress, U,S, Senate Special Committee on Aging, “"Alternatives
to Nursing Home Care: A Proposal," prepared by the Levinson
. Gerontological Institute of Brandeis University (Washington'

e U.S. Government Printing Office October 1971), p. 3 u
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TABLE 7. ESTIMATES OF THE NONINSTITUTIONAL‘AGED WHO COULD
[ ‘ : . MAKE USE OF HOME HELP BENEFITS .
, X N v
- . .
- ) ™ . o
diti Both . \ 7/
Condition sexes .| Men N Women
-Estimate 1 '
” Total aged, 1966 - . 17,723 7,727, 9,§96
No ¢hronic conditions‘f’) 2,553 1,208 ) 1,845
With chronic condipionsﬂ J 15,170 | 6,519 l 8,651A
No mobility limitation . 11,852 T 5,164 . -8,688
. @ —
Some limitations on mobility K 3,318 1,355 1,963
Some trouble getting around 1,361 570 791
Need help 1,114 468" 646
Confined to home 843 _ 317 526'
Total needing help or confined N
to home 1,957 785 1,172
Having nervous or mentgl problems 151 70 81
Potentially eligible for home . (
aid program, 1966 . 1,806 v 715 1,091
Estimate 2 >
- v . -
Popdlation aged 65 dnd over unable ‘ '
to carry on'major activity 2,441 1,672 769
Estimdted as having nervous or ‘
ment&@l problems 400 300 100 ,
Potentially etigible
population, 1966 2,041 1,372 669
Adjusted eligible population, 1270 2,306 1,550 756
Estimate 3: Best estimate likely to
use help 1,564 808 756
vt
SOURCE: U,S, Congress, U,S, Senate Specisal Committee on Aging, "Alternatives
to Nursing Home Care A Proposal,'" prepared by the Levinson
Gerontological Policy Institute of Brandeis University (Washington
U,S, Government Printing Office, October 1971), p. 4.
- ‘ 46 ' f ,

4§
o




work. Female heads of families need flexible(:lrk arrangements, and
" jobs in many of these social services could offer them exactly that.
Wives, too, if they have children, would be interested in such
opportunities, but their financial needs generally are not as, great
as that of the female heads. For the members, of either group,
counseling: apd home helping would offer flexible opportunities to.-do
meaningful work that is not too demanding in terms of skilk”require-
" ments. . -

'
i 4

Female youth, among whom unempIoyment. is so dramatically and
‘persistently high, would also have substantial opportunities in this
service area., For them, it is es§2cia11y important to make the work //
dignifying: and rewarding. It is also essential here, as in the L
housingbrehabilitation program, to" build a training comenent into the
employment program. This has been done extensively for h&me helpers
in Western ‘Europe. .Germany provides the longest training--one year in
'school and one year in gupervised institutional assignments. By ’

N\ contrast, and of much greater relevance here, England pro es two to
ggree weeks of training, plus short-term institutes and on~the-job .
aining. These programs have been carefully developed .and detailed
déscriptions -of them are readily available. 15/ The development of
skills and dignity should help to stabilize employment in this area,
vital necessity for teenage females in low-income areas. Lastly, ' }
t should be noted that, to the extent that the target employment
- groups. live near the pergons to be prov1d ‘services, the former are
more likely to be given the jobs and also ar¥e more liKely to accept
them.
The Employment Effects of a o *

Community-Based Social Services Prog m

[ N

' »

Afprocedure s1mi1ar to that followed in the hou81ng rehabilitation
case can be followed here 'in estim ting the employment effects of
increased experiditures on community-based social services. First, the
labor demands per unit of expenditure need to be determine Then, the
level of expenditures that could be reached in view of’ aggg/éate service
ngeds must be estimated.

To assist us in the first step, table 8 lists the workforce
equirements per $1,000 of expenditures for illustrative social
gervices, home ‘care for disabled and aged persons and group day care for -

children.. Again, the 'services are selected because they tend to be
\

. 15/ 1Iamternational Federation on Aging, Home Help Services for the
‘Aging Around the World, (Washington, D.C. no date, pp. 5-6).




WORKFORCE REQUIREMENTS FOR HOMEMAKERS AND
GRQUP DAY CARE SERVICES PER $1,000 OF

TABLE 8.

>

S ' EXPENDITURES IN THE BOSTON AREA, 1975

Service Wbrk—héﬁr Hourly

. requirements wage

. f ' ‘ -
‘Homemaker Services

Homemaker 212,0 | $2.50

| Social Work Assoc. 1 24.4 s 4,51

e * Administrators ‘ 2.9 7,93

Group Day Care Services g

Administrators 18.3 6.35

Professional consultants 5.7 4,70
Secretarial. 13.6 3.06 .

. . Social Workers . 9.8 5.61

Neighborhood Social Workers 4,5 - 2.89

_Nutritionists g 4 5.1 4,00

Teachers - ( 48.1 | 3.84

Teaching Assistants L 77.4 2,73

. Custodial I . 10,1 2,51

Cooks. , 11,9 2,56

Cook's Helpers i 19.8 154

- Household Helpers" \ 'H~10,2 1,71

w . . " N . 5 i : - - g . .4 'J .

ibg 3 Ihese data are derived from "purchaae of service" contracté
‘between the Massachusetts Department of ‘Public Welfare and

two private organizations,

4.—xv: L.
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‘labor%intenlive, employing in particular lirge numbers of relatively
unskilled people. Aggregate need for them could be substantial). and
~ the fact they would be directed at low-income consumers would increeae
the likelihood that low=-income persons would be employed in delivering
them. The structure of costs &nd employment for particular services
would vary with labor supplied and with wage rates ‘from one  community
_ to another. 1In addition, the technology used.in the delivery of these
services could vary among organizations and places as well as‘over
‘time, vertheless, these illustrationa can be of assistance in
obtliniF; crude estimates of total employment that could be generated
in each _service area,. , )
AN - . ) s

) In bhe homemaker services program, which involves such personal

services as cooking and counseling, 64 percent of tot are for ’
labor., Moreover, 53 percent of total costs and 82 percent of jlabor

costs go to cover the wagés of relatively unskilled people. Not shown”
in table 8 is information indicating that this particular: program in )
“the Boston area cost $33,000 for Se year and provided 7, 000 hours of °°

. home couneeling and domestic service to disabled and elderly persons . )
- This means that: the program served an average of 30 persons for 1 ur
" per day for 260%ays (for 30 x 1 x 260 = 7,800 hours). ¥n table 5;
saw that perhaps 3 8 million persons could benefit from some personal
care in the home. If an average per day of 2.0 million such persons
were to be dffered such services, the effort would require 520 miIlion.
hours (= 2,0 x 260) of home service annually. Were one simply to _
replicate the Baston homemakers' program to provide the 520 million -
annual hours, the annual cost would be $2.5 billion (= 520, OQQ 000/7000
x.$33,000). The program could employ about 520,000 persong for 1,000 -
hours during the year or 260,000 persons for 2,000 hours during the ’
yeer)

X

AN

This estimate of potential employment in home care is roughly o
consistent with estimates that could be derived in alternative ways. !
In England, for example, a study of -social services found that 1,600 '
home helpers were effectively employed in servicing an area with a
total population of 900,000. 16/ Assuming that this population has-
the same proportions of disabled and elderly people as does the TS,
population, a similar program for the U,S, would require 373,333 home
helpers (= 210,000,000/900,000 x 1,600). The British example involves

ng one home:-care aide for each 562 persons in the general population,
UETng a lower ratko of home care aides to population, but being ‘

P ™ . I8

16/ Robert Morris, Rapporteur, Toward a Caring,Society,(New
York: Columbia University School of Social Work, 1974), p. 19.
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concerne& with their geographical diatribution, an alternative estimate
‘for this country is thate300,000 homeémaker-home health aides are needed=~=

- an increaSe of 270 000 over the number currently employed, 17/ -

° - . . \

A last means of determining ‘labor requirémenta for a home care”
program is suggested by the data in tables 9,and 10, which provide
information on the home care needs of 100 diaabled persons just .
released from an inatitutional ‘rehabilitation program. In the first '
week after their release, 69 of the 100 persons required "activities 5
of daily. living" services, averaging (among the 69) 8.4 hours during ) ' '

; “the week (see table 9). 1In that same first week, 81 of the 100 peraona

required 12. 2 hours of houaework services (see table 10). Needs’
changed over time, however. In weeks 23 and 24 following release, only
62 persons required any services and, of these, 40 required "activities
of daily living" and 49 required "housework" aervices. - ‘

A second social service whose expansion could be conaidered is day
care, For-the group day care program shown in table 8, labor costs -
‘roughly are three-fourths of total costs and labor ‘requirements are

_ spread over a broad range of occupational groups. Here again;'it is

- important.to note that day care can_be produced in a variety of ways.

One alternative 1is .day care in homea for small groyps of chi1dren.

- The Mass usetts Department of Public Welfgre also purchases this‘
. type of
" . *higher: percentage of unskilled persons than would- the type of program

—~cére, ‘It, too, isslabor ntensive and would employ a

‘shown in table 8, which served 400 children all day for one year and

cost él 1 m111ion, ‘an average cost of $2 800 per child,
v

What would be the cost and the labor demands associated with a

_ 1arge)day care’ program7 According tosthe 1973 AFDC Study done by the

s

. pp. 1088-1093. " ;

Deparcment of Health Education and Welfare's Social and Rehabilitation '
Servine, ‘there were roughly 1.4 million»children between the ages of

3 and 5°years on AFDC at any time . during that year. 18/ Suppoae a
program were developed to put half of all such. AFDC children in the

«
I

17/ U;S. Congress u. S Senate Special Committee on Aging, "Home .,
Health Services in the United States: A Working Paper on Current.
Status," July 1973, pp. 17 and 20. Yet other estimates can ¥ §ound
in:. L G. Branch and F.J, Fowler, Jr., '"The 1th Care Need the -
Elderly and Chronically Disabled fn Massachusetts--Boston," March
1975; and Robert Morris and Elizabeth Harris, - ‘""Home Health Services
in Massachusetts, 1971: :Their Role in Care of  the Long Term Sick," -
American Journal of Public Health, vol. 62, No. 8, August 1972,

3 . .

. 18/ U.S. Department of Health, Education and- Welfare, Social and )
Rehabilitation Service, National Center for Social- Statistics, Findings
of the 1973 AFDC Study: Demographic'and Program Characteristics, Table.
Table 21. ' 7

t
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o TABLE'S. ACTIVITIES OF DAILY LIVING SERVICE UTILIZATION BY PERSONS
. RELEASED FROM AN INSTITUTIONAL REHABILITATION PROGRAM

DURING THE 24-WEEK FOLLOW-UP PERIOD '

N . 0 X . . N
\ - Weeks "'follo'win'gd 3 . . J : . : , - . .
Lo relesse . Total ,Bachinﬁ'[. . Dressing Stairs | Welking .| Transfer "Toilet Feeding -
»ju 1-2 (N=100) 69 "+ 51 26 21 25 20 - 22 10
“"Hours/wk 8.4 . ‘2.8 3.8 1.2 3.9 2.4°. 34 -9.2
Wks 11-12 (N=83) 48~ 31 12 '15 .21 14 16 33
 Hours/wk - ' 6.4 | 2,5 © 3,4 ! 1.0 - 4.3 1.7 2.6 6.0
m-za,—z/»t. (N=62) 40 " 28 9 ~ 12 - 18 ' 12 3
" Hours/wk Coe © 5.4 2.1 2.9 1.1 3.9\ r/"\i.9 6.0 J-!!

, TABLE 10. HCOUSEWORK SERVICES in;uiz&non BY PERSONS RELEASED FROM ’ .

Z T

AN INSTITUTIONAL® REHABILITATION PROGRAM DURING. THE

-

24-WEEK FOLLOW-UP PERIOD

L 2

P

7

4

"Community Based Maintenance Care for the Long-Term Patien
Brandeis University, January 1975, Tables III-3 anq II1-5.

53-

[

-

s Weeks folléwing , Light  Heavy : '
release’ _ Tota%?; Housecleaning Housecleaning |-Laundryy| Cooking - Shoppiny Sewing
‘Weeks 1-2 A 81 : 56 36 - 58 64 45 .1
Hours/wk (¥=100) 12,2 | .y 5.7 Lo 1.6 1.4 8.1 1.1 0.2
Weeks 11-12 (N=83) 67 41 126 46 47 43 1
Hours/wk 10.6 4.5 N 1.6 1.1 8.3 1.1 0.2
L. " ) { v ' -
‘Weeks 23-24 (N=62) -49 29° ‘18 ° 32 32 28 1,
‘Hour's /wk . 11.6 6.7, 1.5 1.3 8.6 1.3 0.2
.'u: L s .
‘s : o A ,’\: . ' - i
 SOURCE: These tables are extracted from two tabdes appearing in¥ perald M, Eggert, et al;-
4

t," unpublished paper
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type of day care under discussion ‘here, ‘Such a program would cost

.$1.96 billion and create roughly 215,000 full-time jobs &nnually.

Bl

Those jobs would be distributed across occupational grioups in
proportion to the labor requirements per $1,000 of expenditures
indicated in table 8, Thus, for example, roughly one-third of the
jobs could go to teaching assistants and just under one-fourth"WOuld

g0 to regular teachers.

- -

If other AFDC children were placed in home day care programs,

"still more jobs could be created in this area. A home care component
~ in the day care program ought to receive substantial attention fore two

reasons: one is that many mothers prefer the more informal setting .
for their children; a second. is that home care would probably cost far
less than $2 800 per child.

e
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Job Creation Projects that Meet Local Regional, .and National
Needs : :
. - . by Peter Kobrak
: AT . et . ‘ T

L"' T,

Remarkably little 1is known about what the majority of employed ,
" Americans think that the Federal. 30vernmknt should do for the unemployed.
Recurring fears of "big government" and concern that job creatiom would
be more expensive than the perpetuation of a jerry-built income mainten-
ance system have apparently cooled the ardor of some welfare critics,
but the issue remains largelyrunjoined--partly because the proposals
for Job creation on a large scale have remained "back-of-thé-envelope
‘ proposals" and partly-because large-scale job creation does not excite
videspread political interest. The lack of excitement over the accom—
plishments ‘of programs initiated under the Emergency Employment-Act of
1971 (¥EA)- gnd of the Comprehensive Employment and Training Act of
1973 (CETA) reflect not only the relatively small size of these under-
takings but also a similar lack of enthusiasm for jobs that must be
invented and that are beyond .the gurrent and planned petsonnel require— -
‘ments of the public and private sectors , C r

-

“with palpable needs--that they are not merely new versions of "happy
pappy" programs cgnjured up on ‘occasions_ of high unemployment to rationa- .~

© 1lize welfare in- a more palatable form. It is the contentioh of thisf /f
essay that significant local, regional, and national needs exist that ’
could be met through Federal funding of carefylly-defined. slots and,pro-

_jects. The available evidence in a number of important fields.doeg “*
justify further, more detailed examination.of the advisability~and
feasibility of a redesigned and significarntly expanded national’ job
creatibn program . o

,'f L i

Job creatio;§projects must demonstrate that they can cope effectively

PromotiOn of Eﬁonomic Development Through Investment of Human

LT _:7 s Capital . o .L?
The job hraation{projects that deserve the highest priority in t§$ \\
remaining yea¥s of this decade are those that promote economic develo

ment in a particular locality or region Such projects would meet a
need that the recesslon has highlighted throughout ‘the country, and by. -
generating present or future income, would help to refute the "make .
work" stigma of Federally-funded positionsy : f(
. 4
, * Federal efforts at ecohomic degglopment during the last 15 years,
have yielded uncertain results, however, as well as a literature that
is long on: critical analysis and short -on recommendations. This rela-
tive lack of success is presumably the result of the vast disparity

14
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between, on the one hand the scope, of our urban and rural economic
challenges and, on the other hand, tHe limited knowledge and resources

that we have brought to bear on .the problems.of those areas. The pessi~

mism of many liberal economists that such economic reform can truly be

- compatible -with the continuing domination of."the unseen hand" is per-
-haps most poighantly refl?cted in the writings of a next generation of

radical economists, whose underlying premise is that the increasing num-
ber of unemploxed and underemployed cannot be served through the capi-

. talist system. Whatever the merits of that -argument, a job creation’
" 8timulus directed at economic development seems to be an. almost-inevita—
_ blé stage 'in the evolution of our mixed economy. Just as the National

flliance of Businessmen (NAB) was necessary to determine the pptential
of job creation within the private sector, so efforts must now be made
to dovetail Federaliy-administered projects with economic development. .
‘The followipg proposal® do not .feature large-scale. recommendations for -
sweeping urhan and rural regivna}, development--not because of disagrde-

.ment with such approaches, but: because of funding constraints and the
"belief that more small-scale successes mpst be achieved before it wouid

be politically possible to undertake more ambitious:ventures.
TYING HUMAN CAPITAL TO 0 L
ECONOMIC DEVELOPMENT : , '

Employment and training programs and \economie: development efforts
have traditionally operated in separate spheres, Thisbseparation was
encouraged by the primitive nature of available’ job .va ancy data and
by the unsophisticated’boosterism‘that lie%tat the heart of most efforts
by State and local administrative agencies “to encourage industrial _
growth. In surveying State development agencies, Eichner thus concluded
that they-paid little attention to exploring how they might stimulate
the location of new indugtry within their borders through.manpover deve-

. lopment efférts. l/ The .key to the persistence of this condltion is

perhaps supplied by Tabb who identifies aix major factors influencing

) in trial location: 'land ecosts, local ‘tax policies, ‘the location of

~firm's markets, the transfer cost structure, thé.local labor mar- .

; ket characteristics, and thp possibie external  economics. "The final

four," ‘he concdudes, "are beyond the direct reach of policy-makers."2/
Under pressure to produce, results quickly; State development agency

personnel have presumably ignored long—term solutions. | .

.
.

4

1/ Alfred S.’ Eichner, State Development Agencies and Employment
Expansion, Policy Papgrs in Human Resources and Industrial Relations,
No. 19 (Ann Arbor, Mich., Institute of Labor and Industrial Relations,
The University of° Michigan——Wayne State University, 1970) '

-3

2/ William K. -Tabb, The Political Economy of the BlackﬁGhetto
(New York: W.W. Norton and Co., 1970), p. 65.
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Mast economic development proposals continue to emphasize the
~provision of land and capital. in varioue-forms, but there is now a
-growing awareness that development of human' capital- also contributes
‘to economic¢ expansion and that the task of .broadening and. deepening
~ the present and future labor supply is integrally related:to economic
well-being. South Carolina's Committee for Technical-Education fas
long piongered in this area,3/ and\the hard-pressed New England States
have begun to take heed. .

Provision of job creation funds to appropriate State and local . ;
development agencies could appreciably expand these efforts. Upgrading .
the labor supply in this fashion would frequently require work experience
as well as training—-particularly where tinemployment is most severe.

- FPor example, .in Muskegon County, Michigan, where the unemployment rate
is one of the highest in the country, manpower planners would 1ike to
‘give "exposure and experience" to their job applicants in "occupations
which have growth potential within the context of Muskegon's emerging
economy.' Training projects~cou1d be developed involving occupations
similar to those required for economic development efforts. “The flexi-
bility of such an arrangement would greatly increase the likelihood
that individuals/would complete more advanced training programs.

- Furthermore;, thanks to the experience that they would gain either ay//i;>
the same timé or after completion of the training@ it would also
increase the probability that the individual would be placed in the job, -
for which he or she was trained. S Ty

., Human capital can be tied to. economic development at different ) ]
skill levels of the work force. Eichner observes that State develop- K
ment agenciles tend to take for grantéd that labor-surplus areas in
their States will be able to meet corporate, employment needs, 4/ .
although such an assumption is clearly unwarranted at the higher skill
levels. Governor William Milliken's Michigan Economic Action Council

" thus recommended in 1975 that Federal manpower training program funds
"'be sought to. teath the skills needed by crafiworkers on power plant

- construction projects in order to preclude the possibility of labor
shortages when construction does résume, 'and to provide unemployed
wogkers.with the opportunity to upgrade their skills. 5/ The Council .

N

=¥ .

3/ Eichner, op.cit.

)

ﬁ{ Eichner, op.cit., p. 58.

5/ Michigan Economic Action Council, Toward Growth with Stability: &
Recommendations for Long-Term Action (Lansing, Mich., 1976). .
S R - : ~
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also suggested that other such potentiial skill shortages be identified.
But pinpointing precisely when these individuals would be needed
remains beyond the state of the art. the least, however, those
individuals who have undergone extensive and expensive training could
be utilized in job creation projects as leaders and effective "doets"
rather than be forced to migrate elsewhere or take positions thst are

- below: their skill level. -

-

« At lower skill levels, such "stockpiling” cannot be justified
economica®ly, but' job creation can be utilized in,other ways. For. .
example, Caplovitz found id his‘'study of Harlem merchants that the
work habits and lack of training of their employees were major deter-
rentg of their success,6/ and the frequent advice that "hard-core"
unemployed persons not be used in such establishmgnts implies compar- '
able experiences. Job creation programs in this case could concen-
trate on providing job experience combined with training desigmed to
overcome absenteeism-and tyrnover. The-high quit rate in marginal .
enterprises would insure“slots into which these individuals could be
moved, and, at‘least in.the gase of black business proprietors work- .

T ing in iqﬁer city areas where this problem is prevalent, such a social
: investment could be j!ﬁtified. Inclusion of experience of-an actual
job should result.in more favorablé resylts than "employability train-
ing" alone has achieved, and its 1mportance increases during slod
. economic periods when few on-the-job training positions can be \
) developed. Interfacing public service employmént and ‘training with
. economic development projects would, in the short run, enhance the
significance of the creﬁted position; in the 'long run, it would not
merelyprovide an advantage in the competition among States for new
orexpanded industry but would constitute a rational social invest-~
vl-ment by raising the skill lgvel, and thus the real resources, of a

Eegion ~ o . -

o

JOB CREATION AND NONMARKET-BASED
INNER CITY DEVELOPMENT

Duting the late 1960's$\the Federal government undertook a series
of programs designed to revive inner city areas through economic acti-
vity based on the profit motive. Government incentives intended to
encourage white business proprietors to locate in urban poverty areas
found few takers and seemed to justify Tabb's conclusion that such
programs were ''too ineffectual in countering basic discriminatory
patterns in.the labor market and too weak to overcome widespread pov-
erty," 7/ To the limited extent that Department of Commerce efforts

t s

. A
- . . " 4 =~ .
Y - \6/ Daq%d Caplovyitz, The Mercharits of Harlem: A Study of Small
! Busipfess in la Black Community, Sage Library of Social Research Series,
\\ voM 1 (Beverly Hills, Cali s Sage Publications, 1973). .
. ) N

4 - 1/ Tabb, op.ci\s., p. B
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to stimulate "black capitalism' have achieved success, this has

' generally occurred outside the imner city. After suxvey#ng these
program results, Levitan, Mangum, and Taggart conclu that "programs.
" that improve mobility are preferahle to those that sldize immobility
(and that) it is, after all, the people of central cities who must be
helped and not the central cities themselves."8/ .

'However, the economic hard times of the 1970's have made it clear
that many never achieve mobility, and their fate is increasingly
threatened by the deterioration of the central cities as ‘a whole. The
flight from the cities of companies and skilled personnel continues,
and if Bugene-Foley's urban "Marshall Plan" or Spring's "truly serious
regional economic development"9/ are not imminent, 'can job creation at
. least contribute to an eventual upturn. in the lives of inmer city )

dwellers? . _

’ Continuing deterioration has resulted in sevegxal attitudinal
changes that may be significant 1in answering this qdestion. First,
-1t 1is now rare for a corporate.executive to argue that the profit
drive will propel those in the ghettoes out of poverty. This increased
understanding of the problem may open the way to form "of governmental
intervention formerly deemed unacceptable by the private sector. Second,
the creation of @conomic entities designed to make jobs and needed pro- ‘
" ducts, even if they do not make money, are acceptable to some of the
radical economigts and militant blacks who ctiticized'corporate inner
city proposals on ‘the grounds thac they were ''ripoffs." Bluestone,
Harrison, Tabb, and others have argued that community development corpo-
ratiens may not be economically viable, but can provide valuable job .
experience and the basis for eventual social and political organization
"far greater significance. Third, the emergence of a nationgl quasi-.
ome maintenance sygtem in the form of unemployment compensation,

. . welfare, and other benefits has created a new standafd against which

the acceptability. of }ob ‘creation can’be measured? -Projects hitherto
'unacceptable on the grounds that they are unprofitable are viewed in a
‘different light if unprot uétive income maintenance is the alternative.

} s(/ l§f;
8/ ;;Eg&. Levita arth L. Mangum, an¢ Robert Taggart III,
Economic” rtunity in the Ghetto: The Pérggersﬁip of Government
and Business, Policy Studies in Employment and W fare, No. 3 ° ’
(Baltimore, John Hopkins Press, 1970) . N >T‘

) 2/ Alan Gartier, Kuss A._N@xoq§~and Frank Riessgaﬁ; eds.,
Public Service Empio;ie An Analysis of its' History Hroblems and
Prospectst(New York, Praglger Publishers, 1973), p. 163./
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LINKING A "JOB CREATION . ‘ _
: ,COMPONE " TO BROADER VENTURES -~ ,

While eXPerience with economic development is limited, Federal‘
State, and local governments are’ fanding a steadily increasingnumber
. of planning ventures. The Appalachian Regiopal Commission, the Title V'
(EDA) Commissions for Regional Economic Development, the 1974 expansion
of EDA's Title IX jurisdiction and subsequent passage of Title X, and
the activities of the Community Services Administration together consti-
tute a significant Federal presence, and are now paralleled by the
‘activities of a growing number of State and local bodies. Such Ventures
"hdve continued to expand even though 1974 testimony before the Public"
Works. Subcommittpe on Economic Development revealed considerable uncer—
tainty about the ability of State and local government to identify future
economic changes, predict unemployment,-make plans and then take the steps
needed to assist an area ‘to adjust to alternative economic activities.10/

: Tom Hahn, the enterprising Executive Director of the Orleans

Council of Social Agencies (OCCSA), has already shown what such
‘resources can accomplish Operating in a tri-county poverty area

in Vermont's "Northeast Kingdom,'.Hahn has combined some of -the above
sources with Depdrtment of Labor experimentation and demonstration

funds and grants: from several other Federal agencies to undertake a
number of,economic development programs. 0OCCSA has bid for and bought
scattere® plots of land in a mixture of ‘low-income and other income- A
level areas. It then uses CETA clients to construct homes that are

sold to qualified and eligible low-income applicants for $16,500 to
$17,500, at interest rates that may be as low as one d one half
percent. (These homes must meet regulations set by tﬁg‘Farm“Home .
Administration,) OCSA also operates a sawmill -that harvests, processes,-
and finishes t e lumber .used in the hame building project, and provides
winter fuel and building materials at a modest price to disadvantaged
and low income residents--using loggers, mill workers, and equipment
operators paid and trained with CETA funds. Similarly a well-drilling
operation sells water to disadvantaged persons in need of a new or
better water supply. /

During the summer of 1975, Professor Eli Ginzberg's Manpower
Demonstration Research Corporation began a Federally. funded 'supported -,
work program" in 13 locations to provide transitional jobs for ex-offen—
ders, ex-drug addicts, and other hard-core unemployed persons. Local_ﬁlw,
‘ sponsoring agencies hired employees and contracted for work in housing

repalr and security, among other fields.

.. 10/ U.S. Congress. Senate Committee on Public Works. Public Works 1/
and Economic Development Act Amendments of 1965. Senate Report together
with minority and additional views to accompany S3641, 93rd Cong., 2nd
sess., 1974, . &
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. Hahn and Ginzberg are considerably more experienced .and inhovative
than many project operators, but it should be noted that job\creation,
plus the other available funding, now allows the flexibility that such -
social planners need in order to tackle more promising projects. It is
fashionable among social planners to discount what men like Hahn and
Ginzberg can accomplish, .on the grounds that government programs must
‘operate on the basis of standard operating procedures rather than .
individual savvy. The argument has a certain appeal, but the flexibil-
.1ty obtained by dovetailing job creation projects with economic deve-

lopment plans might afford a trainipg ground and a springboard for other
social entrepreneurs.

RURAL AREA DEVELOPMENT

‘The works of Ray Marshall, Niles M. ﬁansen,‘and othgrs}l/
have documented ‘the economic plight of rural areas so thoroughly that it
' 8seems unnecessary to restate here the need for, and limited impact of,
the comparatively small existing programs. National willingness to sup-"
port econdmic: :development in rural pov: Irty areas is symbolized by the
high priority assigned to Appalachian egional development. Job crea-
tion projects are vitally needed if progress is .to be made in these
disaster areas, but the unambitious nature and results of Operation
Mainstream and the rural Neighborhood:Youth Corps underscore the

" importance of linking job creation to a more imaginative program
design.

IS
4 9

11/ See, for example, Ray Marshaill, Labor in the South (Cambrldge,
' Mass.,: Harvard University Press, 1967), and Niles M. Hansen, Rural

Poverty and the Urban Crisis,’ (Bloomlngton, Ind. Indiana Uniyer51ty, o
1970). N
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The. relative success of ‘the large farmer and the ong—term decline
of the small family farm presumably render meariingless any 1arge-sca1e
N ' plan’to combat rural poverty through agricultural development. But the
- lot of those who remain on the land and whd will not: move for various
' ‘reasons Gould be considerably improved: With towns now purchasing
farms to keep them out of the hands of developers, 1t seems reasonable
that a simultaneoue infusion of humin capital could upgrade the pre-
‘served prOperty. "If it 18 possible to obtain public agreement to .
remove such®lgnd from the marketplace, then presumably that land- could
be improved through the assistance of publicly-financed labor, where
/ the advantages of automation are either unavailable or too expensive.
Cettainly, precedents exist for such an approach in the State's tredt-
- ment of its tihberlands and parklands, and the public investment could
« be’ considerably enhanced through such work.‘ '

\\ The lot of some farmers in poverty areas could also be improved.
' Caudill has observed that a substantial part of the river bottoms in
. the Cumberland Mountains-could be adapted to the production of straw-
v berries, . raspberrtes, blackberries} and bluebepries. Her argues that
demonstration programs wbuld be ne Bsary to convince the mountaineérs
- to exchange their primitive approach to farming for such new crops and
new farming methods, but job_creation projects would lend themselves
wel} to such activity. Other efforts might include projects that are
ecologically and nutritionally sound, but not yet commercially feasible
for lack of ptblic acceptance 12/ . :

UTILIZIN& PROJECT PARTICIPANTS IN ‘ o '
LARGER ECONOMIC DEVELOPMENT EFFORTS s

Such agricultyral innovations rest on the ability of communities
to combine job creation with more ambitious local economic planning.
The Office of Management and Budget and- various Federal agencies have
encouraged  local ‘and substate planning in’ this area, but under current -
economic conditions, signi icant supporting Pesources have not materia-
lized. The possibility of utilizing project participants jin larger
community development efforts might ‘encourage these local groups to’
proceed with the design and construction of mihd? public improvements,
such as open spate, recreation, ,and shoreline d2velopment Such an
injectfon of human capital might free funds .to support other expenses,
and thus enable the larger project to move forward. N

- ) ﬂ

12/ Harry L. Caudill, Night Comes 'to the Cumberlands: A Biography .
of a Depressed Area. Foreword by Steward L. Udall (Boston: Little,
"Brown and Co., 1963), pp. 388-90.
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_ Hearings on the expansion of public wozts activity and algo on the
status and implementation of the Title X "Jo» Opportunities Program"

. suggest that project participants could be Tinked with larger public
works proposals ‘in several ways. If more long-term pnblic works pro--
'posals were already "engineered,” and thus available on”a contingency

" plan basis, project ‘participants could be inserted into. some of them ‘-

~ in a "job effective" fashion, according to Mr. George Karraé an EDA ~ °,

. official,13/ These projects are more along traditional Iines than the
highly labor-intensive projects envisioned under Title X, where engineer-

" ing 1is minimal; given the presumed link between these long-term projects
and economic growth,_bowever, the feasibility of inserting public service.

loyment here should be explored carefully. The relatively. recent
nsion of EDA into urban areas also ghould open up additional signi-
ant work opportunities.

But is the 18,000 projects proposed by Federal administrative
agencies in response to the Title X mandate that should be most closely
~ scrutinized. In 1975, the Secretary—uf‘cﬁmmzrce wrot, 44 departments
and agencies asking them to identify suitable’ opportuﬁg for temgo-
rary .job creation. They were asked .to identify those Sects which:
could be initiated promptly and be subsgtantially completed within 12
months; would be consistent with locally—-approved comprehensive plans

for the jurisdiction affected, whenever such plans exist; and were
‘labor intensive.l4/ The agencies were to give special attention to -
stimulating jobs "in the private sector for private purposes." Scrutiny
of the national list of funded projects and' county lists of projegt
/Xapplications reveals a wide gamut of proposals, including a number in
the field of economic development. It would be premature to reach a
conclusion on job creation potential for economic development before
the results of these projects are carefully anaxyzed

+

o~

13/ U.S. Congress. Senate Committee on Public Works. Public
Works Emplbyment Act of 1975, Hearings before the Sypcofftnittee on
Econetific Development on S1587 and Sl704 94th Cong., lst segs.,

‘1975 p. 44. . : \k\‘£#

14/ U.S. Congress House Committee on Public Works and
Transportation. Status and Implementa 1ion of Title X "Job ngqr;uni-
ties Program" of the Public Works and Economic Development Act of
1965, as Amended. Hearingsbefore tihe Subcommittee on Economic
Development, 94th Cong., lst sess., 1975. " . ‘ oS
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Loc&l Initiatives to Meet Public Project” Needs

. .
. P ‘ &/
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L
Conscious of the need to develop more decentralized models of
public service employment, the Canadian Federal Government ran a series

of programs during.thefearly 1970's which it located in the Job Creation
Branch of the Department of power and Immigration. The Government
..has now sharply curtailed or elIminated these programs, but they have

provided séveral alternative models for reaching individuals
sufffering from structural as well as cyclical unemployment.

and groups
The two

major programs were designed to combat specific problems thq; plague

Canada in good and bad times, rather than general dqwnturns i
economy. The Local Initiative Prpgram (LIPY)Way ‘thus designe

n the .
d to

alleviate high seasonal unemploygent in the winfler and spring, while
Opportunities for Youth (OFY) wgﬁ intended to meet the summer employ-
ment needs of students and oth;f young people. Neither program per-

mitted employment to extend be

nd 26 weeks. In contrast, the Local

Employment Assistance Program (LEAP) was a year-round program intended

to provide jobs to those who were, as the Department put it
to become employed through normal labor market activity.'

THE LOCAL IQLTIATIVE PROGRAM (LIP)

LIP received the most critical 'acclaim, at least in the

"not %ikely

i

u:s.,

becausq it offered a public service employment model built -around

projects rather than around ongoing administrative agency act
The projects enabled individuals, private nonprofit organizat

ivity.
ions,

or municipal agencieg to suggest innovative apg¥vaches which would

create new jobs and benefit the community. Projects had to d

i-~-strate community support and were not to duplicate” existing gg:ili-

ties, although they could (and often did) provide services al
dispensed in_gp)area if they did so in conjunction with estab

emon—

ady
lished

public or private nonprofit agencies. Local agencies thus sometimes

submitted proposals that collaborated with, and other times ¢
with, proposals from individuals and groups within the privat

ompegid
e sector.

" Generally, the projects could generate sufficient revenue to become

self-supporting, but could not operate at a profit.
N b
The initiator usually became the project manager, and mi
be the sponsor if an established agency did not perform that
sponsor signed a contract -with the Manpower Department specif

ght also
role. The

ying what

the project would produce within a stipulated time and the number of <«

employees that it would use. The project managers were to ‘ea
prevailing wage in a localitv tor comparable work up to & max
$140 per week, while those employed by the manager or sponsor
earn up to S115 per week. The Federal Goverament would contr

=i -
o
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CTABLE 10, LIP ACTIVITIES BY\QPE OF PROCRAH SPONSOR, L
‘ A

b

\ N
PROCRAM SPONSCR
local | Other |Indiam Service |Bus. & fec. &
SCTIVITY Goverp-| Govern- | and , ‘ & Welfare | Labor | Leisure
. ment | ment | Eskimo Cultural | Religious | Organi- | Organi~|Citizens Orgeni~ )
Total| Bodlks | Agencies| Groups,| Groups | Groups zations | zations| Comnitteelzation ‘| Indiv. 4
. ) J . . .
) N BEE T
Bullding construction | 218 35 |13 [ 32| 084 23 2.3 04 | 28/ 35 | N |
Nonbutlding construet | 155 5.7 | 9 \ 13 | 2 2 \ Goloaug L e
. o : )', ’ / “ - ' ‘
Lands, -parks, & forestry| &5 3.1 8 8 A B! ok PRI I IS VIR AR Y.
aeeistlc 6 cilwral | 490 L1 | .2 ]3| Le |0 20
§ o Bducation 85 .2 | L2 | 2| S 23 / 3 A4S
.0 | | -
Infornation ol ! 1 2 0 3 / 2 9 0 | .9
Soctal services 28,5 1]2 FlLs | l.7 6.4 11| 4 | L1100
Health servites Llood fowr [0 |0 0 3 1] o 2
Y gt Pt | 43 T 1 2 | L a4l 4 ]
A ‘ o ) ?1,__E .
. ‘ : I'x".‘ ¥7 ' d
. Research SN 3 0 b 0 4 RV W2 ij:,
TOTAL 1000/ 15:0 | 61 | 7.5 | 5.6 35 -] 11 |33 |18 (Ll 23,00
T e ot

v

b ' ' 0
SOURCE: Canadian Department of Manpower and Inmigration, reprinted in Uls., Congrggi. Joint Econonic Committee, "The
Canadian Job Creation Yodel and Its Applicability to the United States," by Dr. Thomas Baroce, A Study Prepared for the
Use of the Subcommittee on Economic Growth, Achieving the Gaols of the Employment Act of 1946--Thirtieth Anniversary

Review, Vol. 1--Fmplovment. 9%th Cong., 24 sESS., T970, p- 7 ] (
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per week to cover adminiat atiye\expenses and would contribute the
 unemployment insurance berfefits.15/ All project partgcipants had to
be referred by Ehe Canadidh eqyivalent of the U.S. Effloyment Service,
and priorityswas given to individuals receiving unemployment compensa-—
tion or welflare benefits. The Job Creation Branch monitored and ‘eval-
uated the prpojects. o .
- $ ¥

- The initial application consisted of only one page, and dealt
'.pr}marfly with budgetary and personnel questions. The actual prigram
proposals were discussed at subsequent interviews with the projec
managers and sponsors. These interviews were conducted by the Constit-
uency Advisory Groups (CAGs) and followed circulation of the application
to the Provincial Government and Federal agencies imterested in the sub-
gtantive area. Each CAG consisted of nine individuals active in community
affairs who were to be appointed by the local Member of Parliament (MP).
The CAG was to draw together the views expressed on the various projectg
and rank-order the pgojects., It was intended that the Job Creation Branch
assign a high pPriority to these recommendations, and, according to one -
observer, 95 percent of the projects designated by the CAGs were funded._§?
The MP, however, was not obligated to appoint a CAG and some members of
the opposition party chose to exert greater influence in the selection of
projects themse}ﬁes. . The overall allocation of funds to.each of the 41
economic regions into which Canada is divided depended. in each case on
the ‘extent to which the a¥ea's unemployment rate exceeded 4 percent
"fN1 employment."

Nature of the Projects

The most impressive achievement of the LIP program is the wide
gamut of activities, managers, and sponsors that its emphasis on local
Initiative produced. Evaluation of programmatic quality and output
seems surprisingly scarce, but, as Table 10 demonstrates, the experiment
pinpointed a wide range of social and economic needs. -The projects also
reflected a healthy balance between physical and social projects, although
the building construction categorxbis somewhat mis}eading, since most of
the construction consisted of maintenance and improvements on existing
facilities. Only 17 percent of a grant could be used for administrative
overhead, equipment, and supplies, but some projectsucceed ~in obtain-
ing additional contributions from other sources. '

I

15/ U.S. Congress. House Committee on Public Works and Trans—
portation. Local Public Works Capital Development and Investment
Program. Hearings on H.R. 5247 and Related Bills, 94th Cong., lst
sess.. 1975, p. 5.

) 1o/ 1hid., p. 11, ‘ \




Although the dverall project distribution is wide, it appears

“‘that certain CAG's encouraged, or simply selected, projects involving
construc n, maintenance, and fotestry, while athers weré more inglined
in the gé/ 'nuofleducational, culturql, health, and recreational

. gservices. ' -(But thédéxdifferences may réflect ndb more than the needs
of particular. localities.) .The design off the projects generally
demonstrates an imptressjwe ability on the part of public and privdte
agencles to sponsor activities that do-nat merely substitute . Federally-
funded for locally-funded perébnﬁelu/ There is-glso a healthy balance ' -
between projects apparently initiated by the agentins. (closely parallel-
ing some of the better work done unidef EEA and CETA) and :suggestions
that appear to have come from outsiders whose ideas and managetient were
endorsed by the agencies, although with modifications in some cases. = _
And, while the programs grew out of economic necessity, they communicated
a sense that they were no-nonsense, creative, and potentially-effective
solu:}pns to practical and well-defined needs. ‘

The projects also provided good balance among the sponsors; 21
percent were sponsored by loé¢al, State, or Federal agencies, 23 per-
cent directly by individuals, and 56 percent by private agencies.\ |
As table 1 indicates, support was also spread judiciously among the
different types of private groups and agencies, with no particular
type of group receiving more than 23 percent of the funding. Only
3 percent of the.projects were sponsored by business or labor groups,
however.

LIP did show some interest in developing projects irp self-
supporting non-service activities. During its first year, the Director,
of the Special Programs Branch reported that LIP received about 1,100
applications for projects that were, as he put it, "straight businesses
run cooperatively.”l7/ On the other hand, most of these projects invol-
ved arts and crafts, cultural, and other groups which were not particu-
larly oriented toward profit. By the end of 1973, the Departnment of
Manpower and Immigration began experimenting with an Entrepreneurial
LIP. Mindful of previous funding cuts and aware that its days might
be numbered, it began advertising '"Do-It-Yourself LIP--Get a Good Idea
and Get It Growing.'" The Department emphasized that a project could
have up to $75,000, because ''mext to 'local,' this year's LIP stresses
imagination most.” Companies could become involved in Do-It-Yourself

Business LIP to provide facilities or services for their commu%ities,

if their activities created additional jobs and did not relate *to
business operations.
N ll/ canadian Council on Social Development, New Concepts of Work.
Proceedings of a Conference (Oftawa, Ont., 1974). y
&
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Some success wasyreported with such Entre?&%neurial LIP projects
among the Nova Scotia fishermen and on Indian reservations, but fund-
ing ended before much progress had been made. The principle seems
worthy of further exploration. In the U.S., as well as Canada, there
.are relatgvely few avenues available for young or inexperienced entre-
. :Preneu to obtain even relatively small amounts,of working capital.
v .Sych projects could.provide ''seed money" to innovative and labor-
intensive small businessés and need not conflict with the functions
of private companies. o . :
. " , ‘ ) »
Assessing LIP as a Program Model ) 2 .
LIP is only one way that a project approach might be developed,
and its assegsment here reflects the view that some -of its problems
were endemig ‘to any project approach, while others could be overcome
by adjusting the adminisgrative mechanism. The project approach
offers seme clear-cut advantages; as Gartper observes, it provides "a
yay of avoiding the rigidifies of oldlin‘:public agencies and introduces
some competition into thelproduction of pwblic service."18/ Indeed, in
view of the major role played by established agencies in sponsoring the
projects, it is surprising that established-agency and new-project acti-
vities coexisted as smoothly as they did. Presumably, the universe of
need proved so sizeable that mutual adjustment did not threaten existing
activities.

The projects also afforded 'a number bf persons a first opportunity
to demonstrate to themselves and to the public what they can do. As
one experienced sponsor put it in an interview with the author, "It's
the first time in the lives of the people involved in A Helping Hand
that they had a chance to do something for other people." Lerman has
pointed out that the local initiative at the heart of LIP offered pro-
ject applicants a chance to act on their own initiative and thus led
them to identify more closely with the specific project and its output.19/
Again, for a short-run job creation project, this very identification
simultaneously becomes a symbol of success and frustiation——ﬁarticulafly
where, as in the case of LIP, those services and jobs were terminated
partly as a result of worsening economic conditionsﬁ

v

18/ U.S. Congress. House Committee on Public Works and Transpor-
tation. Public Works Project and Program Acceleration. Hearings before
the Subcommittee on Fconomic Development on H.R. 3067, 94th .Cong., lst
sess., 1975, p. 71.

19/ Robert T. Letwman, "The Public Employment Bandwagon Takes the
Wrong Road," Challenge (January: February, 1975), pp. 10-16
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" An evaluation conducted by ‘the School of Social ﬁZlfare at the
University of Calgary reveals thaf workers expressed high levels of
jobesatisfactiom and improved feelings of accomplishment. LIP employees
fgl that they had increased their self-confidence, community awar ness,
and feeling of security. Users said that the product or service was
important to them and generally rated the .quality as good or very
good.ggl But the combination of the remaining economic and social need
and the benefits derived by the LIP workers has led them to suffer from
what some have called "termination shock.” '

L o YR ‘ ! »

,‘\ A project approach poses several problems for the delivery of some

\\qptial services.' In the short run) there is the danger-that clients
will come to depend on services thay will disappear after 26 weeks
amless substitute personnel or altetnative funding are located. This
difficulty can be partly alleviatedjby selecting certain types of pro-

~Jects and omitting others. - &

®  In the long run, other problememerge. In some cases, the per-
petuation o$ a project creates an altemative delivery system. Even
if professionals accept™the existence of“¢his temporary "shadow"
service déliverer, it is questionable how{long it is advisable for
primary and secondary delivery systems to exist—--one tenured and .
° permanert, .the other ad hoc and tempofary. If a relativelyqﬁigh
unemployment rate persists, this stem could begin to harden, and,
rather than creating competitioyf, the secondary system could serve
as a buffer prbtecting the prig system from the néed, to adapt to
social change. The.public a { Congress also might opt for perpetuat-
ing such a temporary arrangément rather than add to a permanent civil
.service and operate through an increasingly expensive permanent butreau- \\\
cracy. A "secondary laboy’market" might then arise within the publéc
sector and might be tolerated by the civil service unions on the
grounds that it would protect their regplPr membership in a period of
budgetary retrenchment. This set of circumstances did not arise in the
LIP program, because sO much of its effort was directed at seasonal
workers and students who intended to return to their primary OCCupafions. s

Objectives conflict when a public employment program tries .
simultaneously to meet the income needs of theicyclically unemployed
and disadvantaged, to provide services, and stimulate aggregate Qemand.
Providing the most effective services may conflict with the goal of the
less-skilled, pegging the wage at a sufficiently high level to draw
individuals off unemployment insurance, but su#ficiently low to avoid
competition with the private sector is likely to affect recruitment. s
But there are tradeoffs here that can be’ made successfully, and LIP
seéms to have handled this problem without too much difficulty.

-

by

ZQ/ U.S. Congress. House, Committee on Educatién and Labor Egual'
Opportunity and Full Employment, op.cit., p. 71. '
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Ross estimates that approximately half of the LIP workers in the 1971-

72 program had been coll@eting either UL or social assistance beford

they entered the program.21/ The gross cost of the projects in economic¢
terms thus does not equal the net costs and that difference could have been
increased by adopting tighter guidelines than the Canadians chose to use.

ALTERNATIVE JOB CREATION MODELS

The Province of Alberta has embarkeSQ;;m§)$12 million Priority
Employment Program (called "PEP") designed to”combat high unemployment.
It includes a grant to,agricultural societies for construction, pri-
marily of buildings far recreational purposes; a grant -to its Depart-
ment of the Environment intended to finance efforts to restore and
upgrade wat channels; and a Direct Employmgnt Program which assigns
priority toflacing unemployed persons receiving UI or public assistance
in short-term jobs in\Albqftan departments or agencies.j PEP is operated
directly through provincial agencies, in contrast with LIP, but was
able to coordinate closely with the LIP model. 22/ :

o ,
(// The Local Employment Assistance Program (LEAP) was operated by the
\ Department of Manpower and igration, and was designed expressly to
" meet the needs of the disadvanta d. Annual funding never exceeded
$12 million, but the model bears EiQﬁe scrutiny, since\itt offers some
indications of how a project approachiwould fare in working with those
experiencing-structural unemployment. \These projects can extend up to
three yearsy have funding and eligibili&g criteria different from those
of LIP, an%jﬁllow training to be tied «cl sely to work experience.

Utilization of the Disadvantaged in Combating
Environmental Challenéﬂs
% Y
Some of- the more recent discussions of publ\ic service employment
have made much of the distinction between countercyclical and structural
employment, and hgve viewed PSE as better suited to meet thq needs of
those persons whozﬁxunemployment is only temporary. It is difficult »
to see, however, how such an approach can be fully justified, politically
and socially. A large-scale job creation program presumably would have '
to provide a mix of projects and job slots designed primarily for; tem-
< porariLy’uﬁém loyed persons, but including some positions for disadvan-

tagéd/bersons @s well. A number of environmental projects already have

demorfstrikted thy utility of using unskilled and semiskilled parsons to

deal with a whole gamut.of problems and challenges. / 2 “a /"
I *‘\ N\

\

Y 21/ Dbavid P. Ross, The Future Course of Work Opportunity Programs
(Ot tawa, Canadian Courmeil Social Development, mimeo, May 1973), p. 5.

22/ Canadian Council on Social Development, op.cit:,, pp. 83"5%:
i ' [
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"CROSS-COMMITTING' PROGRAM
GOALS AND FUNDS .

The most ambitious and creative proposal designed to meet:-a
national need and hire substantial numbers of unskilled persons was
first made in an article written by Roger Starr and James Carlson in
'1967.23/ They found that ‘there were three principal sources. of water
pollution that undercut the efforts of mugicipal Sewage-treatmefit Yy
plantsy agricultural pollution (suqh as the carrying of organic ferti-
lizers \directly into the waterways); -industrial waste (where somewhat
surprising progress has been made since 1967, although dumping remains
a problem in some cases)j and the\qggt mportant source of ‘pollution--
rainfall. The authors mention the_ Possibility of rain becoming polluted
as it makes its way through the atmos heﬁe and through radioactivity,
but they focus on the damage wreaked gy\rain—induced pollution upon
sewage treatment. This damage resmlts firom combining storm flow and
sewage flow. 1
Municipal sewer systems were designed originally to carry off
storm water flow--not domestic and industrial waste. House drains could
be connected with the storm drains only when it was determined that,
for health reasons, domestic sewage could not be left in the soil sur--
rounding the water mains. There is no problem in combining the two
systems provided that the flow does not back up into streets and /
cellars-—-a possibility that becomes' dangerous if domestic sewage has
been added to storm sewage. Furthermore, the sewage treatment fagility ,)
must then be large enough to treat the maximum anticipated flow of J
sewage as well as what_at times can be a considerable volume of storm
“water. Thanks to the éberwhelming cost that would be incurred by
constractibn on such a dcale, Starr and Carlsen found that sanitary
engineers: ' )
. ) AW
deliberately design plants that will handle only they
dry weather flow of combined storm andisanitar} sewers. '
When rain produces an augmented flow, 3hy water in excess
s of the desipned capacity of the treatment facility is
3 s diverted directly into the natura¥watercourse without
L' >  any treatment whatever. .No ggocedure'has been found
to separate: the sanitary, sewdge flow from the storm- .
drainage flow; therefore, *each significant storm, in a
city with combined sewers, nullifies the entire sewage-
treatment effort and discharges a considerable volume
\of raw secwage into the @éry bodies of water which the
treatment program was designed to protect.24/

. | | \

d’-‘AAi . ) ‘ \
23/ Roger Starr and James Carlson, "Pollution and Poverty: The
Strategy of Cross-Committment," The Public Interest, 10 (Winter 1968),
pp. 104-=31. v
24/ Thid.,7p. “118. Y ’T/ .
. ! ; -
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Experts apparently disagree on the significance of storm flooding
as a source of water pollution. Only about 2 percent of the total stream
pollution in the U.S. is believed:to come from storm flooding of com—
bined sewers, but there appears to be agreement that this proportion.
is cons erably higher in the waters surrounding most American chties.
Those who question the wisdom of separating storm sewers from sanitary
sewers point out that storm run-offs also contain pollutants, and that
no means of treating stormwater sewer effluent has been devised.
Other critics believe that the cost of sewer separation is beyond "the
limit of acceptable costs for water depollution goals’.'" Starr and
Carlson agree that many American cities may not yet have experiedced ‘
critical pollution levels, but argue that gewer separation will be
‘#équired eventually if water pollution is to be reduced to acceptable

levels.

Creating a Half-Million »
Work-Years of Employment ) gﬁ

The relatively low profile of stormwater as a serious source of
pollution may in part explain the apparent lack of impact of the Starr
and Carlson proposal. In 1967, moreover, job creation was not an idea
whose time had come, and the public's willingress to commit substantiaf
funds to preserving the environment had not yet become evident. Then’ )\
too, the strategy of cross-commitment iMplies a considerably different
approach than that of the poverty efforts of the 1960's. Most impor-
tantly, the scope of the proposal in terms of manpower, money, and
materi’l looked audacious in terms of how many--and who—-were unemployed

. in 1967. _ 7 \ N

géegr and Carlson estimated that "by the most cheerful estimates,"
it would®cost $35 billion to eliminate the backlog of unmet sewage- €35
treatment needs of the Nation's municipalities, and an additional
$65 billion if the Nation were to anticipate the need for more advanced
treatment plants and sewer lines inzthe years ahead--costs that have
now risen markedly thanks to Inflation,and spiraling construction
costs. It was this very magnitude 12/%osts that led Stavr and Carlson
to hail the "economic beauty of sewers" as ful
cross-commitment strategy. Half of their est ed total would involve
the placement of sewage lines, a type of construdtion activity in which
unskilled laborers account for as much as 40 percent of all on-site ,
workhours.25/ If .the Nation were to focus on the "mo est'" $30-billion- - (-
expense of complete separation of sanitary aﬁd,storﬁTgbwefs, the result *

4
LA

y justifying their

- - K}
. 57 '

25/ 1bid., p. 128. * o A ‘<:
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would be direct wage payments of around $2.5 billion to unskilled
laborers. "At an assumed annual wage of $5,000, this work could
. generate half a million,work-years of employment--enou h to
jobs of one year®“g-duration for three-folrths of all male
unemployed for fi '
of every dollar spekt on sewer 1ines or treatment plants Wwould go to
direct wage payments) and almost half of thosE/Wages would be paid to
unskilled or semiskilded persoggi/

“

. ‘ 1
Each hour of work performed on the construction site would also
generate an’ additional 1.6'work-hours off the $ite. The primary bene-

" ficiaries of this multiplier effect would be the "stone, clay and glass,
and machinery manufacturers and the trade amd transportation industries.”
Adding togethér the on-site jobs created and the off-site jobs stimulated
by this public investmept, the result would be a payment of 65¢ in direct
and indirect wages for/pvery $1.00 put .into the project.

The authors of this "cross-commitment strategy' were probably .
optimistic about. the amount of unskilled and semiskilled~dlabor that
could be used on such a project even in 1967. Their data wasg based
on national.and gional surveys, but the task of laying sewe
is con51derably ore complicated in large urban ateas than .in other,
parts of the country. *In.the intervening 10 years, new technolagy
and increasing mechanization have also affected skill requirements.
Formal training is not a prezequisite, but aptitudes for running me._han-

, ized equipment are decided assets. ) : _ N .

A }ederal¢y—sppnsored prOJeCt however, has tﬁo advantages in
this respeéct. First,-it could.stipulate that a certain proportign of
unskilled persons be hired, andf second, itr could involve private
industry rather thag ublic/sponsor. A sewer separatlon project
then, hefs conalderahlz>ier1t in «termssof both the n tional negd that
it could meet and in grov1d g jobs~for a segment 5? the 1abq& force:
hat;d hit by- the economy ofe th 1970's.

L ORﬁlhTENSIVE QQNSERVATION PROJECTS
7 ) . ‘-
Ip¢add1t10n to work thdt,fmust be done to maintain agd improve
oyr parks %nd recreatloial 4dreas, -there are a number df ther important
dnservation projects of\varyingr dimensions that_ unskil} and semi-
C]lfulled workerq~t0uld perform

/ 3
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Conserving Human and Natyral Resources, ™. . -

In 19641/Senator'Gaylord.Nelson ;?guedathat "through sheer
failure to act we are wasting irreplaceable natural resources at an

v ever increasing'rate; at the same time there are millions of men who
. Waot to work but who camnot find jobs (and) are wasting théir lives
N in poverty."27/ To combat .these twin problems, Sepator Nelsgfi pro~ .
' posed the Human and Resource Confgryation Act of 1964, and Wel ‘ .

Senate Labor and Public W re Committee staff members conducted a

& -gurvey of'Fedzzgl, State, and Local agencies in the natural resource
; . fleld, asking whether substantial numbers of disadvantaged workers
could be utilized, what kinds of projects could be undertaken, and

N how many work-years j?ﬁld be required 'to complete the projects.28/
g i . ;

I\

\.

L - hearings which had little\%ggarent impact. ' More significantly,
e

. While the survey is 13 years old, more recent evidence ce tain;y///
does not point .to subsequent improvement. in the identified prdile
areas, and, “unplike many later efforts, this survey speci?ibﬂl}y//ﬂr_
addressed the question of what projects ‘could be accomplished hy »
disadvantaged workers. Because other issue areas often irequire . ’
' 1afger proportions of skilled workers, it is useful to see how wide |
. Ja'genci ] feelvﬁhat stich perso‘:el can be utilized in conservation pyo- -
jects gtd what specizic projecks are frequently identified when Stdtes
and lochlities are asked to use their-initiative. The fesponses™
varied widely in their degree of specificity. It was not possible,
» therefore, to estimate the number of work-years required nationally to
complete certain types of projects; it was possible, however, to
aggregate the data and thereby learn how widely various environmental
neéds are felt throughout the country.29/ Table 11 idenfifies the mogﬁ =

frequently mentioned environmental job creation projects..
Significantly, when given the.opportunity, many local jurisdictions ~f
pinpointed problems that have alsa preoccupied~nfé?gnallyfkﬁown environ- "~
mentalists. Localities in 40, percent or more of-fhe States thus iden~
tified such froplems as wildlife habitat improve nt, stréam gd river
' pProtection and clearance, timber stand impvgvemeﬂt, and watey supply

.

systems g 3 r-pro}ectsu,;chg;zgggjéQQS%bffﬁarticuiar lofal interest
alge_surfdfed,' tncluding fish hatchety installation, maintedunce, and *
harvesting; \geneyal fac ﬂﬁywmaintenance; and roadside improyement.

\ Professiohglvén_'r" nrggfgts €bntinug fo differ over what, 1f anything,
: should be dgne to.gantrﬁy' i1 erosion, but cities, counties, and agen-
cles in ZZ.Zt fes méfition his pol%tigglly sensitive issue. .

, |

ali Record, June 26, 1964, p. 15176.
w -

e

L@
27/ Congressi

. 28/ U.SN oﬁgféés-; Senate Committee on Labor and Public Welfare.
(i rve Humap- nG'Na@a}51 Ré&ources of the Nation. Hearings before
. the Sibeommit#ee on Employment and Manpower, 88th ‘Cong., 2nd sess., 1964.
ST ® 5
- 29/ 1bid., Appendix, pp. 77-335.
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NUMBER OF STATES WITH LOCALITIES PROPOSING -

-ENVIRONMENTAL JOB CREATION, BY TYPE OF PROJECT
.‘ L . ‘ ' Y 4

4 4 :
. 4 7
Eanvironmentally relpted sites: '

V43 . . > V- . . ‘
Conservation work h 21 A0 :
.Fire' control roads : % - . 8 ' L.
.Firebreaks and fire cohtrol aids ’ 13,.

Fish hagchery installation, maintenance, &: harvestlng 181 v . ~
Forestr “work . J 14 ' )
. Insect and disease control“&\ . '\e”/' 7 ‘ -0
Lake and pond deyelopmen 14 . ;
Nursep9 &msvelopment > 4 e
s Range improvement , s ' 4 _ ¢
River -frontage restoratign . Co .71 /.
&oal constructgion . s - .32 '
Roadside imprdvemgnt A o 24 4
- Stream and river, protection and q} arance 28 - 5
Timber\ stand impyYovement e, - 30 s R
Water sSupply syftems and water proj S | .20 ‘
Wildllf habitdt fmprovement’ C 32 ¢ k‘
} - s
Water and land use improvement: . / Facility improvement:
Bouhdary marking . f{ 7
Brush control e 9. , =
X\r_(;_leanup (general) _ 24 .7
" Drainage ditch digging "l 9
.Drainage maintenanpe 17
Erosion contro¥ . 22
Flood co trol 6
Land txeatment and deveiogment 6
Landscib&n\\ . 22
Painting - - 11
= Planting an seeding (general) 24
Road gradin ‘ 13
Tree plantinhg ' . 39
Underbrush cleatance ' 032
- Weedlng ‘ ’ 6
ey 7 > ‘ . '
N&ge.——Although localities in all of the States, as wé¢ll as some - )
St&¥te agencies, responded to the Commlttee s survey, some of the ' . S

réplies were too general to allow a detailed breakdown. The number
of States with localities 1ntend1ntho initiate a-panticular
project may therefore, be higher in some cases than # ese flgures
indicate. \r o . . 3

’SOURCE: Table and categories constructed from dat in'U.S.‘C%ngress, - '"S
Senate- Committee on Labor and Public Welfare. <Conserve b
.Human and Natural Resources of-the Natijon.  Hearings -
before the Subcommlttéé on Employment and 7npower, N
964. Appendix, \pp.,77 335. ‘ . AN
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The Rederal administrative agencies w re often q ite expliqit
about what unskilled labor ‘could do to meet importan environmental -
needst They supplied’data indicating tha they coulc establish soil
and watershed conservation prdégrams on 30 1lion .aqgres of farmland,
and on the western ranchlands could cleaf brush, spr ad water, and . .
vegetation over 200 million acres of Fégeral grazing districts, and [ ;? A
forest ‘service lands.' The %@rest Serv estimated that there were‘ ' ¢
70 millibn acres of unproducYive land in\need of reforestation by
‘Planting and geeding. The Army Corps Qf gineers supplied-a 11t of

activities' t be done on Federal 1 ds tRat cloqely paralléled a num— o . . b
ber of-the rojects that State and agencies wanfed to puriﬁ _ -/ >
.\ '\’\l ‘ \ » - \l\;f’ \ T

o their public lands.
Fbrest and‘Wilderness'Enhancemenﬂvf R e [\ .

v

N~ 4

Forest 1and constitutes a partlcularly promlsmng candidate for
public jobs: programs for other reasons be31des the concern of enviroQ— Fa

‘mentalists and agencies. Timber growth ha’s increased in rec t years '

.on public lands buf, as a result 1arge1y'6f timber harvesting, removals
of softwood exceeded net growth in 1970 by 18 percent. National Forests
supplled 17 percent*of timber haryest that year, and other publlc‘
lands an additional 7 nt (which is roughly proportional to the amouﬂt
of timber lamd held by th®Qublic sector). _The Forest Service ha
stated, however, that allowable harvests from these lands can be .

" expected to drop shdrply 'in coming years,.unless forest management ;
and utilization of timber on these lands is inkersified. 30/ Even . ° -
companiesiwhich own much of their own timber ha publlc!y stated
thedr concern over allowing such a situation #8 continte. Given
oyr heavy, importation of other resources, an. ificrease in our reliance .

_on Canada and other forelgn sources for our tlmber seems 111 —advised.
ot~ A shortage.of tlmber w0uld nzﬁess1tate the sub$titution of steel
alumlnum, and plastics that are/a ived from depletable résources and
thus pose nVLfbnmentalvas 11 aé econom1CAproblems In its . : .
Enviponmenéal Program for .the Future, the Forest Service observdd in ”"7,7
1974 that timber demand is/fcl sely tied to residential construction,
which in turn depends on th umber of new- househoids and the age of%-
the family head. 31/ It has und that, generally, a pgw houging

unit is required for each new household or family, and yt refers CQ N
.~ ~ A
. L % : e - . - , o
- , . , f . 4.
S |
-7 & . - oo~ . - a
30/ U.S5. Department of Wgriculture, Forest Serice. Jhe » .
Outlook Jfor Tlmher in the United States Forest Résonyée Report,
No. 20 (WashTneton, Otto}wr 1973), — . o
1/ revironrental Dpeoecram Soroothe 'F'uture, U.D. Fprest Gervice o, \ oo
- (Wasnhin,t o, Foie, Luie). C : . . /% ‘ A
/o ‘ y; v ] . ‘ 7 o ~ l‘.n
\ \\ . > .%{-—”," » ' . ' I B
i s“' '(u b : - ) ’
\ . gim-f " : ' v .
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. estimates that households will grow by approximately 1'million
annually in.:the 1970's and by 1.1 million edch year in the 1980's.

. To “that figure must be added the number of units torn down in cities
and abandoned by those leaving rural areas. The problem will become
acute in the case of some soft woods that are particularly expensive

" to grow., . B

Forest management includes such activities as protecti0n against

. fire, reforestation, timber stand improvement, and thinnings. 32/

Some of these activities have been mechanized in recent years, “but

others must be done by hdnd. Reforestation after a fire, for example,

is semi-mechanized, but it also reguires a good deal -of "hand planting

and other labor. The care and feeding of seedlings is labor-intensiye,

as are forest blight and insect control ’
- ?

In addition, workers could "restore wilderness" 1p old rural
areas by clearing out dilapidated farm houses, . cappingfdry wells, and
removing fence lineé}‘ In response to EDA's l974JTitle X survey, the
-+ Fogest Service identified 75 different kinds of activities that were

labor intensive’ and would require comparatively little equipment and

- few supplies. 33/ These programs could be designed -+0 run seasonally

in some parts of the country "and. @lsewhere on a longer”basis—-an

arrangemerrt that would, make sense,enviroﬁmentally, too, because timber
needg and wilderness problems reveal cogsdderable regional differences.

Strip Mining Reclamation . i : » o - u“”
_ Coal increasingly looms as 4n intermediate, as well as short-
range, expedient for dealing with the energy crisis, and the old as
'well as coming ravages of strip mining may necessitate an increased /

governmental response oh environmental grounds--a response that

might include in part the use of public job progta g, Corporations
engaged in strip miniig gye now required most States.to reclaim
areas where they dig, but%it might be ually advantageous to both

the public and private sectors to have such work include the
introduction of publfc job efforts. ) :

-

\ Even now, ‘most of the’ smaller strip-mining companies in the
- Appalachian region continue'to camouflage rather than reclaim.
" Branson indicates that the most common form of reclamation practicad
" there "consists of partial grading and screening—-rows of trees, Q%Q*;
. . %

» » - 'I v n , . ‘-
L'y - N
» .

L

32/ U.S. Department of Agricﬁlture, Forest Service, The Outlook
_for Timber in the United States, p. 36. 2
" 33/. u.s. Congress House Committee on Public Works .and
Transportation. Status and Implemeptation of Title X' Job 0pportuni~
- ties Program' of the Public Works and Economic Development Act of
1965, as Amended. Haarinfs before the Subcogmiffgge on Economlc
Development, 94th Cong., lst Sess., 1975. v
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the Reclapatdon Gap,'" Science 150 (October 1965), p. 30

often *white pine, planted along highways to screen the gevastation
from view." 34/ The National Coal Association estimates that about
65, D00 acres are strip—mined each year. Nationally, Conservation
Report indicated that: strip mining had disrupted 2,500 square miles
of land by 1973--an area roughly equivalent to that of Delaware and
Rhode Island combined 35/ .

. Little can be. done about much of this acreage, and where
sblutions do exist, they sometimes involve construction, the creation

of ‘man-made lakes, and other programs that are not lahor-intensive.

A number of other environmental side effects, however, would seem to
lend themselyes to public job programs, including preVentfon of -
landslides and mudslides, - long—term erosion control, and development
of a fish 'habitat in those strip—mine lakes that are not acid—
polluted. (
Support of the "twin oﬂyectives of profitable mining -and better
reclamation' is not limited to Federal administrative agencies. and
moderate conservationist groups. A phmber of conservationists now
acknowledge, albeit somewhat unentbénigﬁtically, the need to increase
coal production, and, for their part; the,SQil Conservation Service
and Forest Service have conducted what ‘one tritic views as "a fair
amount of productive research on strip-mine; reclamation." 36/ Jab
creation projects designed to conserve strip—mine areas thus might
throw together ‘some ﬂrange bedfellows, but perhaps that is what
public job proJects, which lack a natural constituency of . their own,
require. .
. %
Nationwide Dissemination of A "Preventive Health Care Package"

Although there is increasing public suppoﬁt for the belief that
all Americans should receive sufficient medical attention, economic

trends Qﬁhrecent yea have tended to make doctors and hospitals less’

accessib¥e to many ldy€r and lower-middle inceme whites and blacks.

- HEW figureg inﬂﬁcate that the number of doctors is now.growing more

rapidly than Qge population, but these doctors: are not distributed
evenly throughdut the country. The Health Resources Adminfstration
of the Public Health Service has, found that in 1973 there were

o

-«
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gﬁ/ Branley{hllan Branson, Stripping the Appalachians.‘

'Natural History 83/No.9 (November 1974), p.60.

.35/ National. Wildlife Federation. €oneerviation Reportp.No.‘35;
93d Cong., 1st Sess., [September 7, 1973 p. 390. g
36/ " John Walsh, “Strip Mining: ‘Keptucky Begins to Close
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approximately 196 nonfederal physicians providing patient care for
every 100,000 indivjduals living in.the largest metropolitan areas,
while the ratio for small non-metropolitan counties was 40 physicians
for every 100,000 residents. Nor 1s care distributed evenly within
urban areas. . y :
"There- are no easy ways to counter such. trends,'bdt one partial
solution 1s to -provide more preventive heaIth care. to poor and near-
poor rural and inner city residents, thereby relieving somg of the
Ppressure on existing medical facilities and accessible practitioners
of ‘curative medicine. Under current conditions, an ounce of preven-
tion is worth dollars. Furthermore, if it becomes a right to receive:
medical care, methods must be found to reach out . to disadvantaged
Americans ‘and make that legislative dream a reality. Sugh outreach
111 require drawing on existing knowledge and precedents to under-
take activities that a number of medical hospitals and other
" facilities would like to extend, but have not considered in the 1light
6f current fiscal constraints .and labor shortages.

v

v

TENDING HEALTH SERVICES .
ROUGH OUTREACH TEAMS | N

While the outreach capability of most" existing’ medical facilities \
is limited, they are usually involved in some activities‘of this kind.
They hire unskilled and semiskilled individu om they then train
briefly to handle rudimentary identifica rral functions.
w50 long as these persons are involved iy reading and description of
problems, rather than ﬂpterpretation and analysis, medical units
have managed to use theéni smoothly and eXfectively alongs medical o
professionals. It should not be difficult™to attach outreach teams to
regular medical facilitiés, and thus gain advantages of having
-the facility personnelxengage in monitoring apd quality control
activities without“running the risk of a subsgitution effect.

COMPONENTS OF A "PREVENTIVE o .

‘MEALTH CARE PACKAGE" - z y : EETE SN

\'6 * There are a number of elements that could be included in.a S ‘ﬁ_
"Preventive Health Care Package” to be supplied by outreach aides. 0‘7'
- Not all of the activities indicated in table 12 would necessarily,

. be appropriate in a particular locaLe, and the size of the package )

' would- depend on whether the supervis was included in the outreach . ‘Q
team itself or was a nurse or ‘other ‘refular member of the medical
facility supervising from a distance--either arrangement would = X -
involve - supervision by medical professionals, but the makeup of the .
team wodid of course, determine how much could be accomplished. All ' -

, of "tire fﬁnctions listed, however,.'could be pg[formed persons with = .¥®
,only a_few ‘weeks of- training. ' slf/py .

‘? . - , " " '3 ‘ .t . .,
, ‘ Lol - T7 - _

l \ . . . N . . : ) l'—
-~ Lo ! ‘ " WJ




»

i TABLE 12. THE ELEMENTS CONSTITUTING A "PREVENTIVE HEALTH

-
.

4
’ . [

.

CARE PACKAGE"

b i

Probleé

__Diagnosia/Asaiatance

Outraach target -
Idantification of tha*
lccoapnnying high blot

Remic condition
preaaure

artearial blood preassure.

High blood preasure, Sapecially

Blood preaaure recordinga to be
takar of persona aevan yeara
of age and over.

Diabatas, psncraatic, por kidney diaorders

-Excessive amounk of lugli,ih
blood or urine. - C.

v

w
Urine examination.
-

the

Syphilil and gonorrhaa

diaease, .

Identification of cargiers as
'ynll aa thoae having vaneraal

Blood test of thoae i a "high=
¢ indax-of-auapicion" aga grqup.

Avoidance of childhood diseases
-

German measles, "hard" meadles,

Innoculationa to be adminiatered

mumps, smallpox, tuberculosia 4 in the following combinationa:
. 1. Rubeola, mumpa, and
- rubella vaccinas
2. Smallpox; oral polio,
and tuberculosis

Avoidance of adult diaessea

N\

Diptheris, Perfusis, Tetanua,
Poliomyelitis, Influenza

Innoculationa to be adminiacered
. for influenza, tetanus, and polio.

Preliminary dental examination .

Caries, éqriqpontll diseass,
and orthodoncicyprobleml .
, g

Scr-ehing and referral to
supervisad dental assistants ard -
dental hygeniats,

Prenata] care encouragement

By

To insure
women deek

7
at disadvantaged
in pregnan

renatsl care early

Sgreening and referral of mothers
unaffiliat-d with a doctor and
identification of “high risk"
women . ~

PToviéion of aftercare in cooperation
with hospitala and other community >
health organizations.

Confusion over directions

care,

related to prescribed medical

Monitoring and opportunity to
provide feedback for' the pntignt,

i

Assessment of general living conditions

2

22

k3 B
Inadequate nutrition, sub-

other "environmental risk
potentials."

standard housing, existence of
lice, presence of child abuse, .
enuresis, or identification of *

Checklist to serve aa basis for
subsequent agency referrals.

Regional tests where needed.

N

“Poisoning through 1elj-blaed

paints inQinner city sreas.

Blood test for children undér
the age of six, ’

Intestinal parasites in some
oarts of the south.

Stool examination ’

a - N

Provisicn of preventive health information

Film to be shown i{ne
toplics ss subatance
first-aid, and ide
control of diseas
sickle cell anem
and nervous dise

like eépilepsy,
,, and muscular
aes.

5
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For:example, the tech ique used in identifying individuals
suffering from hypertensidﬁ 1ls a skill that could be assumed by an
aide. Blood pressure recordings are often taken by paraprofes51onals
in school health programs.

: ‘et
In the case &f diabetes, the dipstick exam is an initial type of
screening examination which is’simple to administer and whose results
are useful in providing two types of readings, sugar and protein. It

. could thus indicate kidney or pancreatlc disease too. . "

B}

According to HEW's Forward Plan for Heal@h FY l977 81, of the six

major categories in Ihe leading- microbial causes of death and morbid1ty,

venereal diseases co

stitute .the category thqﬁ ranks highest. Gonorrhea

alone has an estimated annual incidence of 2.5 million tases. The blbod

test 1is eagy to give “for syphilis, although mot everyone will submit to

it. While some public resistance can be anticipated) the test’ pro-
cedures are well with1n the technlcal grasp of  jtrained outreach teams.

‘ ’ Innoculations to avoid childhood diseases ﬁparticularly impor-
tant for children 7 years of age and below who ‘are not ‘yet attending
schoo’ Public health nurses have the authority to administer these
injections indepegdently, and could accompany the team when injections

Sare to be given. '

Children in lower-income families also-sdffér,from'serious dental
deficiencié ~Lythcott, Sinnette, and Hopkins claim that of the
50, 000 chi%ifen 1#ving in Harlem, for example, only 15 percent receive
any type of déntal -care and that- the &4t uation is comparable in other
parts of the country.37/ After\the 0utreach -teams provide dental
screening and referral,. supervised d".tal assistantsaand dental hygen-~
ists. could~play an expanded role that woul -help’ t6Yavoid a flood of
‘referrals to the available dentists. A number of coupty health depart-
ments have sent out teams under Medicaid's Early Peripdic Screening,
~Diagnosis, and Treatment Program for Title XIX recipients that simply
used visual observation to' ideﬁ%ffy oral hygiene problems and’ observ-
\ able-caries. The experierice of those teams suggests that, such an

approach could be extended to other needy groups.
v -

h7

A.scarc1ty of sufficient prenatal care for poor people is surpr1s~
ingly common, ‘even where free clinics are available. 1In Washington,
D.C., for example, Dr. Ernest Hopklns reported that between 2 qQ 50
percent of minority-~group mothers had inadequate prenatal cage and that
16 to 25 percent recelved no medical evaluation before the bngeﬁﬁpf

& : A
T
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Uy i.
%77#In Ritaet Allen Yilliams, Textbook of Black-Related Diseages
(New York: Mclrww-idill, 197L), p. 1h1. R
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"labor.38/ Teams could identify "high risk” obstetric patients on the

» basis of such characteristics as age, degree of poverty, or the outcome
of the last pregnancy. Weéekes believes that much could be done in this
area, and he -also observes that antepartum care is frequently unavail-
able to those most in need of it.ég/ Teams might also look for sickle
cell disease in expectant black females and for evidence of the syhdrome*

"of narcotic¢ withdrawal in the newborn child. -Finally, teams could make
certain that expectant mothers have a®octor, thus avoiding those situa-
tions where the mother{must be ‘admitted to the hospital's emergency
ward, because the absence of an assigned doctor prevents access to the
maternity ward.

S Members’ of"a preventive health care team can also assess a com -
munity and identify e igpnmental risk potentialg. Some public health
departments have actufyly mapped their commypities through such visual
scanning; indicating.where lead-based ‘paints are used, where high -
levels of nitrates, are-present im the "drinking water, and where
inefficient and unsafe sewage tanks are to be found. Such information

_ on general environmentaT conditions is often critically important
because of its- relationship to sound: heayth Morbidity and mortality.
‘rates are sensitive to h0using conditipng, andistudies have demonstrated

‘:that igproved housing reduces. the incidence of i!lness and death.40/

e

Maﬁy medical problems d@uld»have been oiaed*if the victims had
possessed ,the most rudimentary health informabj‘g. A number, of disad-
vantaged individuals might -avoid serious.problé% if they knew more
about spch subjects as substances-abuse- and first-aid, and were -able
to identify the symptoms of such diséases as epilepsy, sickle cell
anemia,| and muscular .and nervous disdrders. Outreach team members could
tald¥ around with them aj 5-millimeter film rear-screen projector, a ﬁaif
self-contained unit which synchraenifz zes with a- cassette tape recorder
that is built into the system.,‘The film flashes on the screen'portion

5 of the junit (which,looks 1ike‘§“€e1evisio set). ' The uhit can be ™
. .carried {n one hand, and needs only to benkiugged in. It*is difficult
o . to say |whether- c1ient groups woulg¢ sit st i and absorb this information,

but the agency yould at least have the advantage of knowing that it

is reaching tne%garget group, especially if there is a t&am member pre-—

sent at the filming qho can answer subsequent ‘questions and perhaps ’

relate [the material in’ the preéentation to what he.or she has detected

on thekpremises £ Cgrrent attempts by public health agencies to reach .

these target groups ;ﬁnoug'h t'he media{e indre costly and less direct.
e, L :

ORI e T e ,
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& . 38/ Ibid., 'p £100. |

y ' ¥

39/ Ibidv p. 101.

40/ Bernat® Frie n, "Housing and Nadiojgg Urban Goa? 01d
Policies and New Realfties," in'the. Metrogplitan EnPgma (James Q. Wi{lson,

ed., Garden City, Anchor Books, “‘Boubleday and4«coﬂl970), . 170-225.
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Direct, Individualized Correctional Supervision

. DIVERSION §ROGRAM.FOR - |
'THE FIRST OFFENDER ° . ,

Squeezed by the rising cost of crime and by the limited impact of
overall social programs™qp criminal- behayior, Federal and local law
enforcement officials have begun to experiment with correctional pro-
grams intended to prevent convicted first offenders from becoming
hardened criminals.41/ These programs differ in design, but in aﬁi
cases they are separate and distinct from the regular'correctional pro-
cess, while remaining tied administrativel togone of the agencles that
is part of the legal system. Furthermore, hese correctional ) TOgrams
spurn broader social objectives, defining their success primgr ly in
terms of reducing the criminal recidivism rate. A communityrbasea _
rehabilitation;project model proposed by the Natiomal Institute of Law -
Enforcement and Criminal Justice thus defines its objectives as follows:
to "enroll 60 percent of county jail detainees with convictions for pre-
vious stranger—to—stranger crimes (and) reduce the rearrest raté of the
enrollees from 50 percent to 10 percent."42/ o r 3

.Juvenile courts have developed a varlety of programs utilizing -
volunteers to supplement their limited capability to deal with the
problems of youthful first offenders. The set of programs supported

Kalamazoo County's Juvenile Court is typical. It includes Court
Family Visitors (which allows a "family visitor" to use his or her
everyday knowledge to assist a less fortunate family in becoming self-
sufficient); S+T.0.P. (Stop Taking Over Property, which provides volun-
teers to serve as Investigators dealing with the first offender shop-

.-1ifter on a "one-shot" basts); the Status Diversion Project (which

' assists in combating school truancy and behavior problems, as well as
runaway and curfew violation§!§%the Volunteer. Probation Officer pro-
gram; and tutorial assistance r children with special school
"problemg.43/ -

¢

“

~

\\

-w.w?rred to a variety of social services

and institutious, rather than 1ncard€rated but the costs of these

alternatives'has risen- substantially too. - {
42/ National Institute of Law Enforcement and Criminai Justice. '

Criminal Justice Research: Evaluation in Criminal Justice Prog;am .

Guidelines and Examples (Wash}ngton +'U,S. Depaﬂgment of Justice, Law . ¢

Enforcement Assistance'Administration 1974) p. 5 ’

*,

- »
43/ Southcentral Michigan Planning Counc%l,@t' . f&-
Enforcement\and Criminal Justice Plah, 1976-7 - ) A

pp. I- 188-89" P " // __— .
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The Ci{tizens Probation Authority (CPA) in Kalamazod County is &
deferred prosecution program that gperates through the Office of the
e Prosecuting Attorney. That Office often deems it advisable to divert
first offenders or "non-patterned" offenders from the court system to
d structdred probationary term under CPA. Although CPA is an adult
program open to eligible felons 17 years of age and above, it is not
surprising, given the program’'s primary emphasis on first offenders,
4% that the participants’ average ‘age is 2@%5 years. The Kalamazoo pro-
’ gram is one of 150 now operating throughout the country that areg,
designed to reach pe¥sons who have committed non-violent property-’
related crimes. In addition to this type of diversion project and the
juvenile diversion projects discussed above, there #e other projects
that,specialize in working ‘with individuals who have:been invdlved In
‘shoplifting or who are on drugs. The concept of deferred prosecution
thus seems to be gaining favor ngfionally.
THE NEED FOR FEDERALLY-FUNDED
"CIVILIAN PROBATION OFFICERS"

™

£

) The juvenile and adult diversionary programs lack Sfoicient|'
funding to afford the luxury of exclusive reliance on professional
counselors and social workers,®*and have come to.wely ip varying degrees
on volunteers. Interviews with some of the Kalamazoo program admini= ii-
strators suggest that there are definite roles for amateurs to g%ﬁy Ht:?

. in such programs, ‘and that| the results are often surprisingly godtd. ?'i
; On the other hand, high turnover among the volunteers-and fheir small™.”

numbersg frequently undercut their effectiveness. Th&® shoftcomings ,

pose a«‘bnsiderable problem for the correctional process. . ji -

~ The current trend toward pre-trial diversion is justifiable on '
some grounds, but it does throw the youthful vffender right back
into the home .and community environment phat eften played a signi- ‘
ficant role in creating the problem in tMe first place. Deciding to
institutionalize or not to institutionalize conéthﬁtes a dilemma,
but numerous problems presumably can be ®voided if the individual can
« be taught during an interim period to come to grips effectively with
the home and comminity environmenﬁ. . Avoidance of criminal behavior
then depends on providing the-ﬁef%ons with alternative coping ‘

8
strategies. =

4 - -

Effective pblice youth officers, prdbation officers, and others.
progessionals provide the necessary models and support, but their Lo
_case loads are’'larg¢ and becoming larger. A number of the yolqg;eer§
. " in juvenileeizg/ggngt diversionary programs have served simi;araiunc— .
o " tfons and p ormed a number of other activities as well. Foér éxample, -
' - the Michigan, CPA volunteer meets with his or her client at least once
a week at a mutually cbnvenibnt’time and place and provideg éupporth
encouragement, suggéstidﬂb, transportation, and informatiaﬁﬁ These”"
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volunteera usually receive several weeks of training, and are ‘thus

able to assigt the CPA gYoup leaders in conducting various workshops
and group sessions. CPA places emphasis on establishing norhal ties -
for' its clients with the schools; the social fabric of the community,
and the worlJ’of work (50 percent of these young adulta are unemployed).

As in the case of CPA, the Volunteer Probation Counselor Program
in Lincoln, Nebraska involves interaction between the volunteer and
firat offender” for an averhge period of 10 months. Described as an

"exemplary project" by the National Institute of Law Enforcement and
Criminal Justice, this program also:actively- engages the probationary
counselor in assisting clients with their employment and educational
problema 44/ e

- Volunteers in these programs, ihen, have moved well beyond their
traditional "L&dy Bountiful', image and have performed critical functions.
" It is also true, however, that this work tends to be done by a compara-
tively small number of "core" volunteers, while a number of others
have dropped out or failed to follow through. Furthermore, none of
these diversionary programs has attempted to utilize volunteers in
removing the client from an unfortunate environment, even thbugh
foster care programs have achieved considerable success in placing
delinquents in an alfernative environment for a period of three to
six months before returning them to their parents or to other
relatives.

4 . L
. Creation of Federally-funded job slots for what. might be ‘termed
c¢ivilian probation officers (CPO's) could be handled in such a way

that they would meet the émployment neeﬂs of the CPO and assist in

meeting the coping needs of youthful first offenders. The CPO wohld

be attached to the various diversionary agencies now active in the -

field. but understaffed. The CPOs would assist in the usual functions

of the volunteer, but would also have the youthful.first offender with"
whom they were paired l1living in their homes until the professionals -
in the program felt that the youth could be returned tg his or her

‘ family “The CPO would receive a daily board rate of $3.25 to $4:00, °

depending on ‘the age of the youth, and the program would provide a

small allowance for the youthful offender and for the medical, cloth-

ing, and other expenses now covered by programs like Foster Home Care.
~The CPO would receive wages for 20 hours’ per week, since this job
would not, be full time (and the part-time wage would not tempt volun-—
teers whg are already employed full-time elsewhere to quit their jobs

and work for the Federal government as a CP0O). oo : .
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Screening of CPO Applicants
‘¢ ) ) E —
On 1its face, the proposition that unemployed individuals can assist
yopthful offenders sounds unlikely, But with appropriate agency and
professional linkages, considerable-gains might be achieved through a"
comparatively limited investment. Mamie Clark and Hylan Lewis are -
currently working on a "model youth project" under a Department of
Labor nt designed to assist black female school dropouts through
the ugé?zf peer group reinforcement and. peer aides EE: serve as role

models. Volunteer probation counselors in the Lincoln, Nebraska pro-
ject come fram all walks of life and soclo-economic Devels in the
community, and in 65 percent of cases in that project,\the most
important need fulfilled by a volunteer is that of suitable adult

role model.45/ Since there are. many well-qualified young adults in
the. current labor market who are struggling to break into their first
job, we cannot assume that unemployment is a sound basis for rejecting
someone who might want to become a CPO.  Indéed, the well-adjusted
young adult who 1is approaching his or her job search intelligently under
current conditions may ‘make a particularly good role model for youthful
offenders. P '

J

Administration of g;e Program

‘

r

By 1 lementing the project through existing diversion programs,
it would'bq possible to maximize the use of ongoing communication and
control mechanisms. It would be necessary to expand professional
staff as the number of CPOs increases, but here, too, young unemployed
professionals could be placed in Federally-funded jobs. These positions
then could be eliminated when eccnomic conditions improve. Funds for

>

" the program could be channeled through the substate regional crime

commissions-/now found in virtually all States, and from there to the
diversionary programs. ) v

= @

Enhancement of Publicly qued Parks and Recreational Land

-

In view of the general increase in recreational pressure on our
land, it is not surprising that the Public Parks have also experienced
an influx well beyond anticipated levells. The Department of the
Interior. predicted in 1956 that there would be 80 million visits to
the National Park System during theé coming 10 year period, but the
actual figure was 66 percent higher.46/ In the face of such growth,
the National Park Service has now concluded that, by the year 2000,. S
there may be one billion visits to our Natiormal Parks. An expansion

3 -
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45/ Ibid., pp. 3 and 9.

. 46/ Ronald F. Lee, Public Use of the National Park System, 1872 2000
Foreword by. George B. Hartzog, Jr. (Washington: U.S. Department of
Interior, Natfonal Recreation and Park Association, 1971), p. 9.
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Nntional park,
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Arches Hat'l k, Utah .\
Asniteague “TaIN{Nat'l Scashare, fld. 5 Va. z . 4
fSadlands Hat' n num!nt, Snnt!Dakom_ - 2 X e
Mighorn Cihyon ! ec. Arca, Munt. & Wyo x P
Tl Thicket NaCJ Qrcs., Texas y _
Blne Ridpe Na’t 1 Parkway, Va. & N.C. L
_Luffu'lo Nat') Rlvcr, ‘Arkansas
Coanyon Lands N1t 1 Park, Utah 2
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x
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“Hevil's Tower Nat'l Monument, Wyoming g i .
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t Smokey. fics. Mac'l Park, N.C. & Tcnn. X X
alupe Mts. Nat'!l Park, Texaa. _
Katmai Mat'l. Mommont, Alanka . [
Lassen Voleanic Nat'l Pnrk, Califoraia
T.ova Dodn Nac'l Monument, Cnlifornia e
’ Lelwian Caven Nat'1l Monument, Nevnda -
Marmoth Cave Nat'l Pnrk, Kcnn&kj -
Mownt McKinley Nat'l Park, Alnska X f
tount Ralnler Nat'l Poark, Wanhington
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- 4n‘the:de£inition-of public-nse -has- paralleled this growth In itsﬁ~ — e ee
Public Use ¢ of the National Park System, 1872-2000, the Department
points out thet the concept of public use in legislation bas\evolved
from "resort and recreation,"‘through "park or pleasuring ground for
he benefit of the people,"” through "inspiration and benefit" provided
y ‘historical areas, through “various forms o public outdoor recrea- .
tion ip recgeational areas," and contluded with "outstanding oppor-
‘' tunities fo litude or a primitive and unconfined type of recreation
in.wildernéss are!b "47/ - s ' e

4 !
gpite -of increasing use amd an expanding mission, the National
Park System has received few additional resources under the budgetary
constraints of the 1970's. Instead, the creation of numerous new % .
‘national parks in recent years without complementary authorizations
for added personnel has had the effect of diluting programs and slowing
down park administration and maintenante.  To determime where lack of
. enough funds or personnel have impinged on visitor enjoyment or resource ,
., management, the National Parks and Conservation Association (NPCA) t/
- conducted an &%tensive field survey in 1975 of its_trustees and corre-
sporidents, and of national park superintendents .and other interested
citizens. The result was the publication of two articles on "Short-
. changing the National Park System" that described in numerous, brief \
S * case studies- the shortcomings of our natural, historic, and recreation |
areas.48/ 1In tabfes 4 afid 5 categories are constructed on the basis
of the NPCA data in order to aggregate the needs of the National Park
System and to demonstrate how job creation projects could help to
meet those needs. . ) .

JOB' CREATION NEEDS_ | : : .
JIN NATURAL AREAS : - @

The most prevalent ‘need uncovered in this considerable sample of
our national parks is inadequate personnel. All but six of the-42.
parks included in table 13 pointed speclflcally to a manpower shortage.
but other frequently-mentioned problems reflected this deficiency too.
Inadequate protection, particularly of the less—~utilized portions of
the parks, and lack of control over the considerable crowds now
attracted to many of these locat s were mentioned with regard to
approximately half of the parksﬂsimilar proportion mentioned
inadequate general maintenance he gumber pointing to inadequate

preventive maintenance was not an encouraging preview of coming
AN L ’ ) - ; ' @
‘. .
47/ Ibid., P- 35 o #
AR ' 48/ National Parks and Conservation Association, 'Shortchanging,

the National Pakk System: Historic and Recreational: Areas," Environmental
. Journal (March 1976), pp 9-14, and "Shortchanging the National Park
System: National Areasx Environmental Journal (Eebruary 1976), pp- 11-16.
| b . == S

86 ‘ .
K N




'WreﬁlaCEment and repair.f The Forest Service Yndirectly acknowledged
thls situation when it wrote of the many new, recruits to. camping, but

- acknowledged that there yere also rising numbers of ' camplng dropouts. 49/
- .

artractions. -vver /U .percent complrained IOI; lack or structural b

Job Creation Needs in Historic Arkas B ' 4 é

- The Park Service owns many historic sites. .Perhaps;, inevitably,

3~ historic’ reconstruction amd repair have remained low prlorities for

- the limited Nation Parﬁ\5erv1ce do &%ar Taple 14 indicates, however,
that NPCA's surve in found that’ adequate staff was the most
prevalent comﬁ?aint ",d that lack of structural repair is w1despread
in the National Park System, Approx1mate1y onerthird of the reporting
historic and recreational areas mentloned inadequate protectlon--a
particularly d1sturb1ng statist1c “because many. of bhe artifacts stolen

cannot be replaced’ at any -price, These 81gn1f1c.ant historic mt&

v

provide a rarg opportunity to alert Americans to our national, he ge,
and it is disturbing to find that one-third of the respondents complain
of inadequate interpretative programs. Several parks alsg/indicatdd
that weekly natural history 1nterpretat1on programs are d scontinued
¢ during the winter months <L . '
. [ . % '
'The needs of these hﬁstoric sites are far from esoterlc 4The
Assateague Island National Seashore area in Marylapd and Virglnla . '
7 -warned that failure to replace”the old Chincoteague-to-Assateague ‘B
Bridge could result in an accident. The Delaware Water Gap National N
_ Recreation Area has acauired hundreds of buildings, ikg}uding several i
" dozenh historic structures, but 1ts four-man maintenance crew cannot '
begin to cope with this magnitude of need. There is no é@?ective fire
control .system within the Appomattox Court House National Historical
Park--and mapny other &%amples could be cited. Before these historic
sites are written off ag the concern merely of a hdndful of academ1gs
or environmentalists, it should be noted that Department of Intetjor.
figures indicate that in 1966, over 50 m11110n peragfs visited these. '
. o AR 3 ’
L -+

L
* T =, - . . . ‘ .
49/  The 1nd1v1dua1 details often tell the story more p01gnant1y
than the aggregate data. There are 300,000 visits made to the Schoddic °
Section of Acadia National Park 1n Maine, but only one park ranger ‘is
available, and vista clearing operations on. turnouts and scenic
overlooks have been_postponed, in some cases for 10 years.  Carlsbad,
Caverns Natiqnaingrgﬁﬁas sharply curtailed its surface nature walks
and primitive cave tours. Curtailment of planned installation of
back count’ry camping sites has rdsulted in overcrowdlng and
' dzgkructlon of established sites in the {frcreasingly popular Everglades
"National Park. Park officials estimate that the catch-up malntenance,
egpecially on roads %and trails, that will eventually be necessary in -
Grand Canyon Park could double or even quadruple the cost of preventive-
maintenance--and perhaps as a fitting symbol that no national park is
immune to these problems, NPCA, reports that 01d Paithful "is in a dire
state of disrepair." — ' . s ')
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TABLE 14. - JOB CREATTON PROJECTS NEEDED IN NATIONAL HISTORIC AREAS

Rl S

. o . Y
, -
T ‘:‘8.‘% B ! -
r', , Nationsl hiatoric
. # - 'areas
Railroad Nat'l Historic .
» lood Nat'l Memorial, -Pa, . X - X X 1. X 2k 1.
Apdecson Nag'l ltstovic Site, Georgia ; B2 X .. X o kX .. X
etem attlef ite . 1 x - Y X X 4 X X NE - e
magto wrthouse Nat'l llist, Park, Va, ] D " T X - =y —X TR
pandelier Nat'} Monument, New Mexico . M 1 x - —X i :
Chesapeake & Ohio Canal Nat'l lfjige. Fark, Lol ox X i X N
W Y, Md,, and Washingten, D,C, . . » .
Chickamauga & Chattanooga Nat'l Military . o x Py - —
yark, Ceorgia and Tennessee” -~ - ' . . o X . aE
Cowpeus Nat'l Battlefield Stte, S.C, . X X X . X s X1 .
Fluenhower Nat'l Hist, Site & Gettysburg i ‘ SRR x % X X ¥ x »
Nat'1 Military Park;;Pennsylvania > . ) ~ . T
Fort Davis Nat'l Historic Site, Texas r i - X X 5 X X X P N R
fort Sumter Nat'l Mohument, $,C, : < . - -
Fort Unjon Nag'l Monumedt, New Mexfico X | <t Py z % - "
Frédrickaburg & Spotsylvania County Battle- A - . Ay . - X ] X -
flelds Memorial Nat'l Miiitary Park, Vs, ) IR A N X X)X R
llerbert Hoover Natdl Historic’ Site, Towa . 11X X X | X X X ——
'1'Hjstoric Site, Pa, R X X X X X T J——-
Jefferson Mat!l rial, Mo, ) . T w2l X % X . - —
John Muir Nat'l Historic Site, California . . N X < 1 X ' : =
Y.annesaw Mountain Nat'l Battlefield, Ga, ' . i ] P X x . X X
Kings Mountain Nat'l Military Park, S.C, 1< r= 0 v~ - T — -
firtin Vao Buren Not'l Historic Site, N Y, . ) R N » ¥ e —
iesa Veprde Nat'l Park, Colorado 5 . — ] . - N X L\ — —
Maunt Rushpore Nat'l Memorial, §,D, ° N .. "X — - —
St, Thomna Nar'l llistoric Site, V I, " = X - = hd :
San Juan Isle Nat'l Historic Park, Wash, P X 4 X — . 2
Thaddeus Kosciuszio Nat'l Memorial, Pa, X .‘ ——— s e
SOURCE: Table an:! catégoriea conptyucted from data i# Natlonal Pdrka and Conservation : .
Asgoclatinn, "Shortchanging the System: Nntura)] Afcas." FEnvironmental »
Janrnal (February 1976); '11-16. . o \ ’ .
) ‘7 ,‘ ) l. }'-. ,
Ny " COY . . « o .
/ AT fj o A o .
Bl . ) - ~
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ites where "sightseeing fo nhiptorical appteciation and walking_was
3ha predominant public usé.' _Q/ In.1966, that figure ‘compared with:
46 willion who visifed the n tural ‘areas- and 36 mikion who t%aveled
? to the racreational areds, \ y v - I iy )
( " ". TS T -" ‘
This ptalsuré on’ localitﬂgs, .and the :oie ;hat Federal job, ' . .
oreation couid play in allevialing it, are clear.in. table 15;. which
sets fqrth the éonsiderable‘hudber of States in which localities ar d
~ Statk agencies proposed: projectd the field of recre tional afd .
sports development as early as 1964, im response to & Senate Cogmittee
on..Labor and Public Welfare suxvﬁy._ Three~quarters “of the States
included at least one latality (apd wometimes condiderab}y more); \ 3
advocatfﬁg job creation projetts nelated to the instatlation’aid - . '
expan¥ion of recreational areas- gekexally, and. tw°-thirﬂg specifically .
-, referred to the deve!bpment,of cam sites «trails,’ on piqni%>areas *
Twenty percent or more of the States also-mentioned athLb ic- fields
beach maintenzgg , boat .ramps,’and.golf courses. ﬁhixty arcent
ts

-
o

PR

A,proposeawproj to constt/pt or fef;jbish p&rking Tats- and bafricades N
,in urban. pafks anq 92 pereent-dutlin job creation effbrts addressed»' ‘
" to the more general topic ‘of park: dgyelopment.. \ ~” ] .o

. Therq are numerous job creatio pF%jects, then, that would enhange_ o,
publtgt}-o ned parks-and recreation 1 18993 and these needed projects
are well within the:capabilities of unskflled-and semiskilled unemployed
. individuals., 4 1971 survey of the local park and tecreatdon manpower .
situation by Hawkins and Verhoven identified 21 categorigs: of occupa~ ' - -
"tions getieric to the park and recreation field and asked-a 'stratified ‘
sample of 980 agencies .the extent to which they used disadvantaEﬁd
workbrs . The authors found that. digadvantaged persons held 13 percent
. of the fullstime and 25 percerit of the geagonal jobs.in th agencies ’
. that they Bonbacted. More asignificantly from the standpoint ‘of job .
-creation potential, they determined that: thesq persons ‘held positions ..
i all 21 categories, and that if the usual problems in Wiring the .
. disadvantaged, such as transpprtation, wo#k attitudes, iﬁadequate.-
'supervision, lack of equipment, and unfon prgblems were overcome, the = ..
. potential could be considerably greater 51/ But those hired- need not T
in all cases’be disadvaqgaqu and positions for killed or semiski11ed -
persqns ‘could  be’ designed on a seasonal or 1ong-te basis, deperiding
“on the status ‘'of the economy. : :

~ x

i

“y . - g~

. 50/ 'Ronald F. Lee, op. cit., p. 16,

' 51/ Donald Hawkins, Utilization of Disadvantaged Workers.in
Pnblic Park arid Recreation Services (Washington: Nationhl Park and
Recreation-Association, 1971), p.'76. s l

'
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_ - there 15. PRk, MUSEUM \ AND RECREATIQNAL JOB' CREATION o
" : -~ PROJECTS MOST \FREQUENTLY PRAPOSED BY STATES
ca e . AND LOCALITIES\ , o
o PR . ‘1 ¥
[ . . }L L . .. “
P : ’ . E‘ ‘ %+ ] Number of States with
. _ - Projects .o \}\ \\ localities suggesting\
C -i . Y thia project . L
) ' v \\\ . \\ -~ J ' \
Athlétic fields : : ! N 12
.\ Beach maintenance L t “\\ 4 14
Boat fampa” - . | T T T IR
Campsites ‘ - . 5 B | 33, o m
1f courses - - ¢ . . o 3 B 11 '
nting areas - 8
Ihstallation and expansion of recreatlonal areég (genéral) 38 ; M
.. Nature walks . Yo - "6
Picnic areas. and tables Coe . \ B i 34 .
” Swimming:;}eaa ~ - oo _ -9
Tralls (hikﬁng,‘bicycle riding, horseback riding)y . 34
R Winter sports development: ¥ 6
' > B
. . % .
imprdavement? U Y. ’ /,& . o ‘
T Barbe&ue pits, grills and fireplaces [ , 12
City beautification ) . , Wb : 7
Htstoric sites e . . : (A ' 14
Lookout tower conatructlon and maintenance I : 6
Park development . Sy . 46 L .
Parking| lots and barricades in urban parks ' i R )
Zoologidal gardens L ‘ . LA U5 .
¢ C
. Environmental education 2/: x ‘.
Conservation programs ) k 1 »
Mapping . .. ' ' ' \ 2
Museum exﬂibition work ) . ‘\ 2 I N
\ Museum work (general) : - o \ - 8. SN
\ Nature centers ‘ . , ¢ ot L2 \
\ _ Nature exploration N - ! 3 '
1 v - 4 N

1/ AlthougH 1ocalities in all of the States and some Stat encieg too»respondejcy

to the Committee's survey, some of the replies were too genera’ to dllow a ,detaildd’ ’
\bgeakdown. The nﬁmber of 'States with localities intending tp iniltiate a p;rtnﬁular
\project may wherefore be higher in-some cases than these figures ﬁndlcate

\ 2/ ,In tHe dbive ,categories, a project is not included, unless it was’ mentioned four
r more times. Th projects in this category, however, are 1nc1uded because of their-
euristic value, 3 4 .

__SOURCE: Table, andcanmpries constructed from data, fn.U S. Congress ‘Senate..
\ ( . ' Committee on Labor and Publit Welfare. Conserve Humaﬂ;and Natural Resources
\ ’ of thé Nation. Hearings before the Subcommittee on Employmént and Manpowﬁr,
88th Cong., 2d,sess 1964 Appendlx Pp. 77-335. S
L, -k v .. N . .
v o _‘ ! . 90 .
y ‘ : - . . . 3 > .
\ N ! ) . * C
“ , ., ‘ - <
\ . - \. Wb - . ¢
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’ Thé‘National Reéding enter féports that one i /20 children is
’ hel bdck a grade each yeaf ,.usually .because of reading problems; that
. eig t million school~child en need special help infgiarning to read;

thab*almost half of the\ 2.7 nfillion ‘high-school/btudents with

. re ding“diffiquties receivé no help in school. 52/  The Center's

f ndings indicate that thesd reading deficiencies/carry over to the
rld of work- ".Five ,million) job seekers- are fun tionalty illiterate; .
ne-third of all Job holdersg are denied advancement:’ because of reading
inadequacies; and over 20 milQion AméricansTaged 16 and over are
unable to read and understand\at least 10 percent of the questions on
such standard application fo as'those for a /driver's license or a
personal bank lpan. 53/ - /‘

The. reading problems of ouy youths are |nationwide in scope, but
have affected some groups mgre than- others. | /Laffey and Perkins quote
Federal estimates of severe reading proble that range from a iow
of 10 to 20 percent of the pupilg in middle<class suburban schools to _

.a high of ‘over 60 percemt of.-the disadvanta ed population in our inner
‘city 'schools. Half of these chilfren are reading below their ability
-.a8 well as their grade level, 54/ Former U/S, Commissioner of
Educatjion James E.. Allen testifle before the House Committee on
Education and Labor in/ 1969 up to half of the students in-large city
‘. school systems read be¢low expectation. About half of the unemployed
youths (aged 16 to 21  years) at~thaf time were functionally illiterate,
and three-quarters of the juvenile: ffenders in New York City were two
or more years retarded in reading. 35/

\‘ . _ l
~)) . 52/ cdrl B. Smith and Leo Fay, Cetting People to Read
(New York: ‘Delacorte Press, 1973), pp, 1:-3.

5

53f ¥bid., p. 2.

- 54/ 'James Taffey and Phillis Perkins, Teachef Orientation Handbook -
(Washington: National Reading Center, 1965),

55/ Quoted in Samuel Blumenfeld, The New Illiterates (New Rochelle,
P ‘N,Y.: Arllngton HOuse 1973), p. 18,




CURRENT STATUS OF READING
ASSISTANCE PROGRAMS

Many local school -systems have not chosen to publiecly acknowledge
student reading needs by going beyond the traditional classroom except
through the hiring of a small number of reading specialists to deal

_with the most serious reading 'disaBilities. A major reason for this

institutional reticence is cost, Many subjects may be taught to large

.groups of students, but experience with reading problqms suggests that
" even a group of five or six students may be too large to allow a child.

having difficulty to receive sufficient feedback and encouragement, As
Blumenfeld points out, many slow-learning children require one- to/gne
attention to overcome their reading difficulties, 56/ but incremental
budgetary changes simply will not allow local school systems: to allocate

‘the necessary resources,

The result is that the schools depend for the most part, on
limited and uncertain outside resources to aid problem readers, For
example, HEW's Right-to-Read program, which grew out of the Elementary
and Secondary Education Act of 1965 (ESEA), provided some worthwhile
training materials for voluntary efforts, and developed a 16-hour
training course for tutors, but was phased out in the early 1970’ 8.
Reading aides were funded under Titles I and III of ESEA, but funds
for those activities are now considerably scaled down. oA

s ¢

NEEDED: A PROGRAM TO DETECT

-

- AND CORRECT READING PROBLEMS,EARLY

the Industrial Revolution, as Blumenfeld has pointed out, children:
vere taught in their own homes or in small school houses. he wealthy "
hired tutors not/only to. instruct their children in thevgk-lls of
readlng and writing but also, as John Locke wrote, the rtues of

"sobriety, temperance, tenderness, diligence, and discretion. '57/

S
Paid tutorial tralning‘should be funded for children in the first

through third grades. 1In this fashion, potentia)’ problem readers can
be detected and aided well before much more difficult and extensive
remedial education is necessagy. Evea during ‘this relatively short

~
i

The paymenté;f‘readlng tutors is hardly a new proposal., ﬁe%ore )

«

56/ Samuel Blumenfeld, How to Tutor (New Rochelle, N.Y.:
Arlington House, 1973), p. 9 .

o9

57/ 1bid., p. 15. T
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period of three years stidents manage to fall as 'much as‘a -year or
"more behind, but the 1earning pr lems have not yet developed'that
, later m@ke it so difficult ford;he child and for the tutor, . -

} These early ;eqrs are also critical in enabllng the young person
to ‘dévelop a foundation of. attitudes and skills on which to build

_+ 'subsequent school aechievement, Observers in the Cincinnati school”’

°  system noted that children in need of reading help often exhibited a
short gttention span, little imagination, difficulty with unfamiliar
items on a test, lack: of'ambttion, and insufficient reading skills. .~
Learning Specialists regard ‘the years from one through seven as vital
in developing the child's capacity - for ‘learning and change, but the

learning of language,.concepts, self- impressions, and patterns of -
thinking does, not require formal schooling. j&/ It is thus a more’
promising point of intervention for tutorial assistance than the latet.
elementary and seeondary years. - - . . !

.

TRAINING OF THE TUTOR . . ’ T

The better tutorlal programs differ considerably in their approach
to. the student, and hence to training the tutor, but they generally.
average 16 to 20 hours of prepargtion, and agree that'the tutor must
be supervised after he or she 151;n the job as well. The Nationa :
Reading Center recotmmends & training program that prov1des the tafor
with information on reading technlques and on worklng with children.
Tutors are taught to use an "interest inventory" designed ‘to discover
what intrigues the child--this approach is also reflected in the
emphasis of other ré€ading programs such. as Reading is Fun-damental
(RIF) that stress the enjoyment that can be derived by the individual
from reading, as well as its ''fundamental" role in future success.

Tutors are also taught the components of a dally lesson’ plan, how to
work with the teacher in assessing the child's weaknesses, in readlng, N
and how to help the child use reading skills in varlous school .
subjects, 59/ ,
However, Programmed Tutorial Readlng (PTR), a project for first
- graders identified by the Office of Education (OE) as particularly .
successful in its work with disadvantaged studenés \empha31zes the

?

< .

58/ +1Ibid., p. 41.

14 59/ James Tafiey and Phyllis Perkins, Teacher Orientation
' ﬁ Handbook, (Washington: National Readi¥g Center, .1965), pp. 6-8.
93 :
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use of programmed texts and precise,’ Srogrammed responses by sutors
a part of its approdch, Western Michigan University' Department
of Psychology emphasizes bebavfor modification and the use of a
Mtoken economy" in its approach to children with readjing problegs.
But "all of these programs emphasize in their training the need to
provide warmth and encod?agement in the course of working with children,

who sometimes have never been praised at home for their. efforts and can -
recgive little assistance of this“kind in the large classrooms that

-

4

charactetize our elementhry school, 'systems. | . . ) (. -‘_
LINKAGES BETWEEN THE SCHOOL - _ | e p
'AND'TUTORIAL PROGRAM = | T ’ .

1

) The tutorial program must work closely with‘the schools, but ‘also
maintain some distance from them, The ‘impact oiv?hese institutions,.
particularly where reading problems -are most he ly_concentrated, is
often mixed at best, ‘and the use of tutors.ptovides a rare vpportunity
to deliver’educational services on other than a mass basis, It would
be well to work through churches and other community organizations
(with which the tutors or students may already be associated). In
this fasbion the tutors might e able to work with the parents peri-
odically,,informing them of their children's reading needs and progress

~ pnd showing them, wHere feagible, how they too could asstst the ohild <

- While it wolild be advisable to hold most reading sessions in an
alternative setting, the meetings might .occasionally ta(e place in the

student 8 home. g

[ - . A

The local CETA Council should designate the director of‘the program
in order to enable-Yocal organizations to, have a VQice in the program,
but the school system should have a veto ower. the appointment of.an

nacceptable candidate. The location of the program and the details :’
of its design must be worked out, jointly by the Council and school
system_in accordance with local needs and instituticopal conditions.
(Insistence: on such local coordination should be made & condition for
funding.) Such coordination, in turn, should render it most\unlikely
that the schools will be able to- redefihe the purpose of ‘these funds
"and utilize them elsewhere’ 1n assuaging the financial demand of the
"bottomless pit. " . ‘
Nontechnological Approaches to Improving'Mass Transit .
No segment of our mass transit system is more palpably in need
of assistance thgn the railroads. The railroad industry indicates i
that there is a total of. $7 billion ih deferred maintenance and
delayed capital improvements. Indeed the plight of the ra11roads is
grimﬂ?zetched out in the Interstate Commerce Commission  (ICC) response

_ to a 1975 query by Senator Warren Magnisorn on how the industry could

o * ‘

9 L . | e
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use Federal funds for temporary job opportunixles 60/ "The 1ICC v
gfommended the creation of study teams to identify the running tra¢kss;
all,Class’ I Rail Carriers needing restoratlon to nor@al traffic f )

.conditions and to inventory rail freight cars in need of repairs. 61/

. But it is the repair, rehabilitation, and improvement of. essential” . -
‘railroad roadbeds that constitutes by far the largest need of most '
"rail lines, and it is on the job-creation potential of this national - - )
" need thaffGengreSS~has\focused. . . -, R

‘Inddequate maintenance piays a significant role in railroad woes . . -
When hit by economic hard times, the railroads have elected;apparently
by process ‘of eliminatior, to defer mdintenance Rarely has a railroad
later gucceeded in clearing up the work thag it postponed, and the
result has been to.set in motion a Vvicious downward spiral. The
weakened track leads to moré accidénts and "slow time." These accidents
do .not '‘create a public outcry, as they would - in the case of a1rIines ‘ \
because most 1nvolvq the hauling of freight, but the financial cost of \\ .
derailmente and crashes is far greater than preventive mafntenance.
The national . implications of deférred maintenance for the railroad
A\ industry can be seen in the 10,419 train accidents in 1974, a figure
. that representsg,a 260 percent c11mb since 1960 __L )
/
The slow speeds that the railroads must assume over deterlorated
~ track--10, 20, and 30 m11es per hour are not unusual--result in fap
greater«overhead expenses that double and sometimes . triple the cost
of shipping freight and undercut the line's ability to deliver prodUCts
‘on an acceptable time schedule where alternative modes of transportation
/“ /Are available. The downward spiral is likely to worsen in the years
1976 - 1981. Maintenance deferrals from the depression were largely
/" erased by accelerated replacement during World War II. The life cycle
J of 'that material, according to the :Trustee of the Lehigh Valley Rail-

/' ‘road, i$ 730 to 40 years, and the coming teplacement requirements are ~/

K unlikely to be met in an industry that -earned $700 million on revenues
- of $16.9 billion in 1974. 63/ . : ’

~ - ~
A

// ’ .
:g/‘ - 60/ U.S. Congress, Senate .Committee on Commerce and the Committee
e

-

on Labor- and Public Welfare,-Stimulate Employment Through Railroad
Rehabilitation Projects, 94th Cong., lst sess., 1975, p. 54.

A R : )
61/ Ibid. ‘ : oo -

-— . » 5 - ]

3

62/ UsS. Congress, Senate Comm1ttee on Commerce and the Committee
in Labor and Publlc Welfare, Ib1d p. 137, oo

63/ U.s. Congress Serrate Committee on Commerdce, Ra11roads--197r
Hearings on Miscellaneous Legislation Dealing with the Branch Line and -
Rural Commuter L'ines, Parts I and II, 94th Cong., 1st sess. 1975, ot
pp, 828-31. ‘ : o

T
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s~  &LROSSCOMMITTING JOB CREATTON AND ¢ :
o RAILRDAD ﬁSSISTANCE FUNDS _ . o : .
; , .
v The {ntroduction in 1975 of. legislation designed to stimulate

,//' employment through railroad rehabilitation projects yas particularly
’ aignificant, becauae while unsuccessful; it represented- Congress ’

. only conscious attempt.in recent yeams to meet unemployment and another
national need simultaneously The contrast between the attitudes of
solhe of the legislators who introduced or co-sponsored these bills and
their attitudes towards CETA suggests the political potential of cross-
commitment strategies. gﬁét contrast is most clearly seen in the casea‘{
of a conservative, Senator/James Buckley (R), who introduced the -
eayliest version of the legislation and aubsequently proposed an 7'

., unsuccegsful amendment that would have reduced CETA's authorization and
appropriation by the $600 miltion the Senate bill wouid have authoriped
for railroad rehabilitation projects. Congressman John Heinz (R),, who'
co-sponsored a Hguse version, also viewed this proposal aq "providing
meaningful work /Jat a time when so mdny joB-creating efforts seem to be
aimed only at raking leaves, sweeping streets, or shuffling paper-
work " 64/ Liberal Senator Jacob Javits (R) emphasized that the: S
. proposal QEpresents a new combination. of public service. employment '

. . with a spécific target universally agrded to be one of éur countqy s
! most pressing substantive domestic ills," but it was another Republican
Senator, Peter Domenici, who identifiedvthe broader implications of the
*bil1l in a colloquy with Senator Javits:

Al

\

.;; .there are many economists who have been, looking -
+ around for projects ‘in- this country to ‘take the place - ¢

of some of the income-maintenance exchange programs

of this country which they call unproductive...I

.f*\ . - think this may be the beginning of a new look at-
public-gervice-type-jobs, public' employment and public
works' affd income-maintenance exchanges that we are E

becoming worried about in terms'of how much 18" &

productive in our society and how much ig not. Here -
ig a perfect example of where we are going to use our <,
tax dollars to do something the country desperately
needs, as I see it, and pay the people well for doing
so. (Congressional Record--Senate, May 16, ‘1975,

pP. S 8543-3 8553) A

. g .
64/ U.S. Congress, House Committee on Interstate and Foreign
Commerge, Public Works Jobs on the Railroads, Hearing before the
. Subcommittee on Transportation_-and Commerce 94th Cong., 1lst sess.,
o 1975 - ' : ’




-

[y
.

EMERGENCY RAIL TRANSPORIATION IMPROVEMENT . - . R
AND EMPLOYMENT ACT OF 1975 o .

_ ‘The bill would‘have'quthof zed the Secretary of Transportation, to
. make grants to States, local transportation authorities, railroads,
and_gegional commissions to hire unemployed persons for railroad, N
roadbed, and facility.repair or rehabilitation projects. 1In-addition
to the $600 milliond duthorized for public jobs, $200 million was‘ to

be set aside.in grants and loans for equipment_and supplies. The

Secretary-of Transportation, with Me advice of the Secretary of Labor%_'

would make grants to areas of substantial unemployment where there  ~
were railroad beds and-figilities that werean integral part oT'present
and future regional and national Eiihsportation needs and where serious_
deterioration and safety hgzards existed. Eligible rail lines wouldg¢
include- those used by Amtrak or'ocZer rail passenger services to a
substantial degree; those included in plans developed by the U.S, -
'Railway Association; those subject'to track usage of at least five
million gross ton miles per yeaf;' and these identified by State,
regional, 'or local authorities asfessential to State or regional
transportafion needs., Laid-off right-of-way and maintenance workers
wpuld have first priority in receiving these jabs, followed by those
" covered under CETA provisions whor had ‘exhausted their unemployment ¢
insurance benefits or had been out of work for at least 15 weeks .
. . . , . « S J , .
The Association of |American Railroads (AAR) estimazed that, “in .

- 1975, 'beyond the maintenance work that.-the railroads wogld normally

do, the industry needed to lay down 2,470 miles of ‘new replacement

rail and an additional 2,100 miles of second-hand but usable track ,
made available by the laying of the new rail. Through®this 'cascading"
effect, material would be effic}ehtly utilized, and greater labor-
intensiveness made possible, Where new rail .was ordered, AAR argued
that’ the grants would stimulate labor indirectly in the steel mills;
‘tie plants, \gnd quarries. 65/' There seems 1i5;de doubt that track
meeting the specifications of the legislatio could have been “found;
since $800 million would only provide maingehance funds for 1% -percent
of the railroad track in the countty. gé/"PresidenthtephepZAiles of’
AAR testified that these_projec?s would involve. 7,200 workers, and an
additional 6,300 employees could install approximately 13 million *-

- ' . ' N T ’
T ’ ’ : T8 \
- E . ;. ] " ‘. . ’
}Qé/ U.S. Congreés, Senate Committee on Commerce and the Committee
on Labor and Public Welfare. Stimulate Employment . . ., op. cit.,
p. 107. ‘ : T e AN
: 66/ Ibid), ‘p. 102 L ' .
# . . ’ o
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. meet a national need, but the proposed bill also demonstrated the ¥

two dollars on rails, ties and crushed rock, 67/ The President of “

) ' . . . . . v )
. : - { ' - . .t
¢ \ . .
. . .- f

cross-ties,. Ballasting and surfacing could occupy 2,600 proﬁect - e
participants, and as many as 45,000 persons might be needed for spot
and yardsurfacing, crossing repairs refurbishing of structures, brush
removal, and minor track repairg--a figure well in excesg of the
40,000 job slots that' Congressional staffers estimated that the bill
would provide at the propoaed funding level. /

-

'f’ .-/.-

: =
PIGGYBACKING ON PUBLIC - B A £ s
SERVICE EMPLOYMENT o .- B - ' T

- There is little doubt that railroad rehabilitation,would hetp to

and helping the.unemployed' since some provisions at least boydered

difficulty in maintaining . a balance between. meeting a nation:;/ﬁe§
on providing '"railroad revenue sharing' funds. Part of the \ifficul y ~

"is that -much track rehabilitation involves extensivéwautomation and

expensive material and supplies. Estimates vary, but one sponsor = A~
of_ the 1egislation stated that for every one dolldar spent on
mainternance 'and upgrading of yards, the railroads would have to spend

_ AAR corroborated that f1gure but argued that secondary maintenﬁnte . N
~could be performed ‘that would bring that tatio down to 1:1. The L 5
1egislation provided only one dollar for materials for every three , A 4\/\

dollars in labor, arid, at this funding 1ev3@ that ratio would
probably not pose much difficulty, since railroads in sole cases had
materials on hapd for which they had already commit ed4ﬁunds A

/ . &
relatively sm 1 labor-intensive progfam could be put in place- quickly
provided that the matlroads did not mble that the Federal government
would eVentually pay' for the materials if they did not prematurely —
order them. : '

-

THE HIGH LABOR COST OF L ‘ | .
SALVAGING THE 'RAILROADS y . . (-

Thanks to the necessity of paying union scale, the average cost
per ma1ntenance job would be;considerably higher than the average CETA
positio The relatively skilled positions would range between $12,000
and $%4, 000 while the less sRkilled jobs would pay between $10,000
and $12, 000 When overtime and fringe benefits are included, however,.
the average salary gf $15,000 calculated. by the Senate Cogmittee on-

/ - _ . ;
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67/ U.S. Congress, Senate Committee on Commerce “snd the Committee

"on Labor and Public Welfare, Stimulate Embloyment. . ., op. cit., p. 65.
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' Commerce is probably realistic. Perceptions of the functions to be
[‘ per formed by these persons appear to differ,'howeve{. On the one hand,

" industry spokesmen conveyed the impression that sufficient equipment
is available and enough experienced railroaders could be rehired to
perform critical maintenance functions. On the other hand,
Senator Javits' expettations on what could be accomplished with
.available funds, and labor seem considerably less ambitious: '"'The
pature of the emergency work requ1red on our ‘Nation's railroads is
ideally suited to the public service jobs approach, These projects,
unlike basic rail - line improvement work, do’ not Uend themselves to
h1gh1y mechanized equipment and methods..." 'In Sepator Javits' view
'the tasks would be limited to "replacement of individual segments. of -
worn rail, replacement of ties, leveling and straightening short
-stretches Qf track, restoratlon of signal systems, repair of grade
crossings and repair of wayside facilities." 68/ - = »

s e

Rehabilitation’of Economically Viaﬁle Housing

Federal hou81ng p011cy has edged towards rehabilitation and away
from new construction in the wake of critical reaction to urban renewal,
FHA scandals in Wilmington, Baltimore, Detroit, Philadelphia, and other
cities, the recession, and the' apparent impossib111ty of luring private
sector funding into'ghetto areas with the incentives available under
current legislation.’ "Indeed, the definition of rehabflitation itself
has undergorie some change since *the cautious but opt1mlst1c days when .,
"residential rehabilitation' meant pr1mar11y urban redevelopment. 69/
. Experts emphasize that there are numerous levels of possible rehabili-
~  tation, or upgrading of property, that range "from the eliminationyof
code violations to the complete remode11ng or redesigning of floor
. layouts, and the replacemént of major mechanical and structural
components.' 70/ But Federal policymakers have come around te more
limited rehabilitative strategies less out of conviction than for lack
of an alternative. The Center for Uzyan Policy Research thus seems ' _-
. . .
- : )

S

»l

68/ Congressional Record--Senate, Mag 16, 1975, pp. S8544-45,

- ’

I3

. 69/ M. Carter McFarland and Walter K. Vivrett, Residentigl
Rehabilitatiom, (Mlnneapplls° School of Architecture, ~University of
) Minnesota,/f§66). -a

-, (

70/ David LlSOtkln, Robert Burchell and Virginia Paulus, Housing
Rehabjlitation: Restraints ., Prospects and Policies, Exchange .

” Bibliography No., 356, (Montiteéllo: Coupcil of Plann1ng Librarians,
1973), p. 3. ' ! )
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o ccurate in characteriiing the Federal e brace of urban homesteading
(pnd other relatively "light" rehabilitation stFyategies) as a "stability
. echanism of the last resort, am effort pot to prevent urban neighbor-
- hoods from changing, but to prévent them’ from drowning " 71/ . v
_ The lowering of official expectations was accelerated by the v
failure of the private sector to succeed where public politéy had failed.
., When confronted with a combinatién.of risk, decreasing profitability, BN
-~ and the loss of potential owners-who are W1Lling to invest ingsslum . — °
" properties, as hqusing expert George Sternlieb qpntends, "It akes a
highly.insensitive individual td become a professional non-resident ,
- owner of slum Toperty, id the light of present societal attitudes,":
Furthermore "When .the apartment market ig very strong the landlord, "
need not ddfprove; when .the apay tmemnt niarket is very weak the landlord

) . fears for .his investiment and doés not improVe " 72/ : '
a. - 7 ~
IDENTIEICATION OF SUITABLE HOMES T RV ,‘3 , - ‘ '
FOR VARIOUS LEVELS OF REHABIBITATION ce . //
. ) L v “ : . ’ '-\ , . \
. Experience with rehabilitation projects has resulted in a litera- o
' ture that spells out witﬁ increasing precis1on the circumstances in: ™
~*which limited rehabilitation cannot succeed or where the improved: P

housing simply woulg not justify the cost, -The type of building
material and quality of the electrical and plumbing facilities must
be considered. Economist Morton Schussheim, stresses the importance "
of the age and- des1gn as well as the condition of the home, ‘{ .
Neighborhood factors must also be amalyzed, and these figure‘ ’ , ..
prominently in_ the leveld or stages of rehabilitation developed by '
writers such as "Hughes and Bleakly and McFarland, and Vivrett, 73/ -{
"Nonviable neighborhoods'" are characterized by high .vacancy rates, a .
high welfare population, yholly inadequate municipal services, numerous
environmental health problems and high population dens1ty. :

, . 4 ‘ -

' Limited ar ight rehab1l1taﬁion is still'possible, however, where .
a deeply-rooted citizenry cgn b7 identified to serve as an anchor for

. ‘the neighborhodod., Older ethnic/groups and elderly persons i1v1ng in

publ1c housing may be present along with lower-middle class groadps ,

- . N3 N

)

13

. ‘ 71/ James W. Hughes and Kenneth D. Bleakley, Jr., Urbap Home-
steading ¢(New Brunswick, N.J. , Rutgeérs-University, 1975), . 5. . ,

(

72/ George Sternlieb, The Tenenent Landlord, (New Brunswick,
'N,J., Urban.'Studies Center , Rutgers, The State Un1vers1ty, 1966)
".pp. 225-26. VAN . ] .

1;/1 James W. Hughes and Kenneth~D. Bleakly, Jr:3 op. cit., and-’
M. Carter McFarland gnd Walter K, Vivrett, op. cit.
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who are making’ substantial efforts towards homeownership " Even here, ‘
_However, Huglies and Bleakly point out the rehabilitation strategjies , ‘
R musf\gpke into account economic population; and employment trends. 74/

! , Experience has revealed, too, that limited rehabiiitationfcannot.
f the "clean up, paint up, fix up'" weriety; it must be sustained.
"One shot" yehabilitatidn attempts, no matter how commendable the S

S motive do not yield long term results- .

‘'

Suatained"rehabilitation even where suitable housing candidates .
are select‘d, often costs.more than anticipated, and economist Jerome.
Rothenberg seems justified in concluding that effective rehabilitation
must becoo didﬁted with effective code -enforcement efforts and liberal
credi6/'75/<v1n gpite of such unanticipated costs, economic anaiyses
now find that® rehabilitation by small groups or 1ndiv1dua s is not -

f : necessarily more expensive than the strategX,favored by D in the s

late 1960's of relying on.large construction companies’ capable of

‘;achieving economies-of-scale through rehabilitation projects of

ambitious scope These economies-of-scale have yet to be proved, and
small companies are able to provide the immediate on-the-job answers
needed in rehabilitation. 76/

THE NATIONALIZATION OF |
LOWER-WNCOME HOUSING ) '

" Ag urban blight has worsened, a wave of housing abandonments has
swept through inmer city areas. In New York City alone, 180,000 homes -
were abandoned between 1960 and 1968, and critics agree that the rate
of abandonments has increased in the 1970's. Unwilling or unable to
meet - their financjal obligatiouns, more and more landlords have\gimply
walked away or permitted the city to acquire such properties throough
tax delinquequ procedures. Even where tax problems do not exist,
ownership of abandoned property often reverts to a.c13ifhcountry, or
Federal agency= swhich must then figure out what to do it The
result of this large-scale abandonmént is that-.the two largest

74/ Op. cit., pp. 59-60. oo )

75/ Jerome Rothenbery, Economit Evaludtion of d!'&h R\ngg&l
Concéptual Foundation of Benefit-Cost Analysis, Studies of G jernment |
inance Series (Washington: BrookKings Institution, 1967), p. 243.

6/ D. Gordon Bawvby, Housiny Rehabilitation Costs (Lexington,

Mass.: D.(. Heath Co., 1973), p.. 4.
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homeowners in virtually all of oyur inner city areas are now the local
and Federal governments, No one in the private sector is accusing
the government of "creeping socialism," because no one wants to assume
this social responsibility, but the transfer of ownership is significant
in scope and import. 77/

¢

9
URBAN HOMESTEADING By o o ,
. . ‘ ~ -
In.these circumstances, it is not - surprising‘that government and
| its critics alike have turned to a partial housing solution that, as

Hughes and Bleakly observe, has a "unique local noninstitutional
orientation, with prime emphasis not on a dentrally directed bureaucracy'
but ‘on the individual fortitude of American households." 1§/ Urban
homesteading allows the individual to "purchase'" his or her building
from the government for a nominal amount. Driven by the lure of home
ownership, the 1ndividual borrows thé money needed for materials &nd
* supplies, but primarily invests the ''syeat equity' necessary to
rehabilitate and maintain the home. fl is in the individual's interest
to restore the home to ¢ode standards. After the minimum period of -
. time that the person agrees to reside at the location, usually five
- years, the house is deeded to him or her, and it is returned to tpe
tax rolls. The individual thus galns a valuable asset, and the
government sees a drain on its resources transformed into a part qf
its tax base. Occupancy also dlscourages the vandals and arsonists
who are inevitably attracted to abandoned structures, adds to the
" housing stock at prices accessible to persons often frozen out of the
. real estate market, and curbs the urban blight that otherw1se comes to
neighborhoods where homes are ab‘adoned 79/
Whatever the romantic appeal of ''go urban, young man,' the Center .
for Urban Policy Research has found that the lure has attracted
—_ comparatively fg% takers. In thyee-cities that were among the first
to begin experifg¢nting with the comcept-~Philadelphia, Wilmlngton and
Baltimore--approximately 200 families have become active homesteaders.
Urban homesteading requires considerable sophistication about how to
proceed, as well as effective support systems. White finds that it
works ''best in: (a) large metropolitan areas with an olden housing

VA . Coe ;

N

77/ Harold M. Rosen, TheeBlack Chetto: ‘A Spatial Behavioral
Perspective McGraw-Hill Problems Series in Geography, Edward J. Taé?ee,
Series Editor (New York: McGraw-Hill, 1971), p. 44,

78/ Hughes and Bleakly, op. cit,, p. 1.

79/ 1bid., p. 2.
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'(neighborhoods survive it will because individuals have made the

L e
s A

’

stock; (b) States where property tax. and local governmental finance
laws can be adjusted to fit the homesteader s needs; (c) ‘areas where.

/.

. there still remains some remnant of pride in the community ; and ] ‘ﬁ:
g 1

(d} areas’ where building materials and methods do not prohibit
‘rehabilitation." 80/ Morevoer, unlike  earlier homesteading attempts -
- where growth potential and future habitability were almost assured: by

“.the trends of the times, urban homesteading is an _attempt to redistrib~

ute population in a manner which counters the direction of- market
forces. g_/ '

3

3 .
@ L3

“PHE INCENTIVE OF HOME OWNERSHIP

e Although the number of urban homesteaders remains relatively
. small, the focus on the individual owner as a major actor in the i
housing game is a welcome departure from earlier housing policies

that placed dec1sion-making responsibility in the hands of public
agencies, large contractors, and nonprofit corporations whose
acdomplishments remain at best uneven. As lawyer Julian Levi hal
pointed out, ‘neighborhood decay is the product of hundreds of private
decisions made by property owners over the years as’to the maintewance
and operation of their structures:' 82/ If currently-threatened * ',
‘decision to participate in their rehabilitation and renewal. -

N A '

URBAN HOMESTEADING THROUGH JOB CREATION |

The continuing recession in the construction industry is so
seridus and well-understood that it requires no documentation here.
The result is' 8 high unemployment rate among the skilled construction

- workers who are best equipped to perform housing rehabilitation. If

these ‘individuals could be put to work on those abandoned -homes that
have the greatest potential for rehabilitation, progress could be made
in saving urban dwellings and dealing with rural housing problems too.
HUD cannot now sink more money into homes a'lready mortgaged unsuccess-
fully once, homesteaders are reluctant.to invest in re1at1ve1y high-
risk homes and neighborhoods, and private contractors ‘have no vested
‘4nterest in defending a moderate income housing market that - the h0using
~{ndustry itself has abandoned

-

%

80/ Anthony G. White, Urban Homesteading: . A Bibliography,
Exchange Bibliography, N. 719 (Montieello, Council of Planning q“
Librarians, 1975), p.2. - - ‘ T,

“

81/ Hughes and Bleakly, op. cit., p. 37.
82/ McFarland and Vivrett, op. cit., p. 27.
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.Given the particularly serious stakes for our urban areas, however

the Pederal government eould, utilize public jobs monies- for housing
rehabilitat1on especially if there ‘is some incentive that would make

%t in the personal interedt of the construction worker for such
qehabilitation to succeed., The construction workers could be paid a
.minimuni wage for ‘the time spent on uhe job, and the difference between

that amount and the prevailing union/wage could be given in the form ’
of materials and supplies to be used in the rehabilitation. ‘If and

when the home was then sold, the construction worker could receive

that difference in the”form of a lump sum payment., 1In the event that
~ the home jcould not be Sold the worker would not receive the cash,
" &lthoughphe could vae the opt1on of choosing to live in the home .
-himself.3 id

»

.The cooperation of the unions in such an arrangement would clearly
- be a prerequisite to 1mp1ementation" Federal” payment of the normal - .
construction wage, plus $5,000 to $7,000 in materials and. supplies in
- an attempt to salvage hxgh-risk‘housing is patently unac table 'ag a .,
job creation strategy, and cannot be Just{fied as a substantial housing
investment piled dn yet another housing investment that went sour,
Unlike the urban homesteader, the worker here would risk no money of .
his own, and would not be oblzged to liQ(hin the home if he could sell o
it. The wage would hardly be attractive but once unemplpyment (/
compensation is exhauste the incomebw0u1d provide the means of making
it on a short-term basisj and the opportunity for a lucrative sale
might pjfvide at-least some Form of deferred gratific§t1on -

»

N
. PSE ws,/ REHABFTITATION OF ABANDONED HOMES, /*'
. N - ~
Rehabilitation can involve only those h6§Z§ that are structurally
sound and in neighborhoods that can still be saved. Construction -
workexs anxious to make ‘money presumably can be counted on to picK the
winners, leaving the remaining homes for demolition or land banking.
It remains an open.question whether lower-middle income residents will
be willing even under these conditions to purchase rehabilitated homes
but his 1nfusion/9@,human capital by thheFeaﬂfal government would
c siderably lowerﬂthe sale price, and tBereby provide members of the
'working poor' with what for many may be their first and only opportunity
to own their own homes . ;Jné? what financial arrangements would be made
under these circumstaricks is a question, but the range of $5,000 to
‘$7,000 per home is low, %nd must be compared/ th the costs that HUD is
now ipcur{i:f\in the case of these abandoned homes.

. There is~some evidence that the building trades unions and contrac-,
tprs are becoming more .willing to approach rehabilitation in a different
'm&jﬁeqnthan they do normal housing operationss ' On February 5, 1976,
sevenef the major AFL-CIO building and construction trades unions and
the‘Vational Housing Rehabilitation Contractors Association met W1tn

Co b
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then-HUD -Secretary Carla Hills, and agreed on a pls  to stabilize and .
strengthen the Federally-assjsted or -insured rehabilitation of housing.-
The agreement stipulates that the signers will establish a procedyre for.

* housing, limifing costs &nd -keeping profits to reasonable’ ley a.
"V

UA

,_‘/*»

3

\; There are some‘prom?aing signs that the concepb}zéijob creation’

developing wi§es,and conditions unique to thle habilitation of existing

“ It is unclear whether the union and contractors would sancti he
type of public jobse ptoject described here, but the 1976 agreement

suggest p lingness to listen and cooperate that was not evident in the
1960's., st try- to movegbeyond the winterizing and home repair activ--
ities to which C was I;gﬂ{:d through statutory restrictions, and utilize’
the greater - fLex?EElity o job creation approach to deal with more basic '
rehabilitatidh pro

lems.

- - Conclusion C " -

ay virtually be forced to undergo significant revis in the years [
ahead. 1In its first Annual Report,the National Commisgion for ‘Manpdwer
Pqlicy stated that 'new forms of JOb creation need to be-explored." . -
Congressional realization of "the need to explore income transfey -~ |
alternatives stems in part from ome ¢f the most significant labor pforce
developments of the 1970's--a series of stoépgap legislative peasures

that pushed the cost of Ghemplqyment 1Qeurance abgve $17 billion during"f
the last fiscal year. )

Some economista‘have examined a broader form o¥f JOb creation B
essentially as a countercyclical strategy designed for use during a
receszion, while the.National Commission for Manpower Pdli has
spokeh of using "soft' public works or ‘community develephent efftrts—
to meet the job needs of the long-term unemployed But is it true
that anti-poverty programs for the disadvantaged and counter-recession
programs for the temporarily upemployed should be separated out, and
is it true that it is inefficient to attack both kinds of unemplpyment
through the same job creation, program? Such a differentiation seems
premature until we have a broader a of what a more comprehensive .
job creation effott might 1nclqde For the same reason, the question
of public vs. private sector involvement in JOb creation should be
postponed. What is to-be done must dictate who is to‘do it.

THE RIGHT TO. COMBINE REQUIRED
TRAINING WITH PUBLIC JOBS PROGRAMS

A dilemma runs through much of the discussion concerning the
nature of a PJP On the one hand, if.disadvantaged persons are treated
separately and\paid relatively low wages, then they are little better
off than if they take the sporadic short-term employment that is
already available to them in the private sector. On the other*hand, if
they are given PSE jobs at regular wages, the Federal éovernment has
then increased inflation and brought about 1gequities in the labor market.

)
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' Separate job'cr -+ >rojects remove union P g ‘S iq.the public
sector to driv 7agesqof these temporar™®. .yees (provided 2
that the projec:? 1y do not substitute for at would otherwise

be done by regula. cuployees). Still, if the wupc Ls pitched above
the level of income maintenance programs but below the wage level paid
in the primary’labor mdrket, what is in it for the worker? The answer
must lie largely ip the trainlng prov1ded to the worker while he or
she is ‘involved in \the program

EEA and CETA’titles‘II“and VI devoted littleé attention to
coupling job ¢reatidn with treining 'The economic justificatign for
this omission was that the addition of training would add considerably
to the cost per placement, Furthermore State and local administrative
agencies were clearly uninterested 1n.prov1d1ng such training, because
it would absorb organizational energy in teaching workers who, in most
cases, would not remain long in these jobs. But it is the development
of human capital that 'is ene of the ulgamate aims of public employment
efforts, and ‘the program constitutes a“Valuable contact point during which
emplo nt assistance can (and, in fairness to the temporary employee,

" should) be provided. Such training can relate to the work at hand," but
where that is unnecessary, it might be furnished in a totally unrelated field
with growth potential. Such educational preparation clearly.is a more
solid basis for a transition’ than even a well-intentioned promise by an
agency to absorb-the employee when the Federal funds are discontinued,
Furthermore, 'a: training. requ1rement by placing an additional burden
on the applicant, would presumably sort opt soge of those persons with
whom the job. may be less important. Slnce there clearly will be fewer ;
available JObS than applicants, it prov1des a measure of intensity of y
need and thus a more equ1table basis for selectingythe job rec1p1e§t--
and while the training mgy be‘ unrelated to the Joqf there is a tangible

t

5 payoff for underg01ng the'tralnlng -
- ATTRACTING A WIDER CONSTITUENCY FOR ¢%‘ ! :"“
AN EFFECTIVE EMPLOYMENTS POLIC( - S
"T&Y» In ad&ltlon to 1ncent1ves for doing an effective job, there must
be disincentives for 'booflng off." There is no reason why a person -

hduld not be f1red from a project if performancé is unsatlsfactory4
ded that su1table safeguards are developed to protect the worker

k ) prﬁ“eCt from inadequate trainin r unsuitable woxk.
y "in the minds of many Ame: . the 1mpre331on that
( '-ally created job is irrelevant, since the ;ysks
& £ anyway. Enforcem: = f standards of e cellehce

Series of incentives, duties, and obllgatlons
leyed Americans that there are responsibilities
Fito unemployéd Americans that they will bengflt

personally fron pars cipation in a PJP and that the product of thei
" Tabor W1ll bepef@t the society economically, and~soc1ally £
T A . ? 3
fE%' = CN . ' v
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‘If we guarantee a job, without simultaneously taking stepgs to
insure that an important social need is being met, then we are indeed
“implying that the job is expendable. 'Robert Solow iras pointed out that
"The single most important step toward full or fuller employment would
be for most of the society to want it enough." 83/ ‘Separate and’
distinct job creation projects that involve persons working and studying
their way out of structural, and in some case countercyclical unemploy-
ment whilé meeting needs widely viewed as having a high priority and
characfterized by measurable outputs should provide—a viable basis for
,Bgilding that constituency. . R : _.fy' ’

. —
. ) A
VAR
4 - .
i .
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83/ "Mgcro policy and Full Employment in Eli Gingzberg, ed’y
‘Jobs for Americans, (Englewood Cliffs, N.,J.: Prentice-Hall, 1976). )
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¢ @OB CREATION: IDENTIFYING APPROPRFATE

TARGET AREAS

by ' !

Wiiliam Spring and Others:

o

The papers in this section--after .a historical background 6x. public
job\creatlon in the United States--examine the current labor force

,and the subgroups that a public jobs program might affect. Separate
papers identify five areas of potentlally effective apgtion: Housing, -
Day Care, Health Professions, Mass Transit apd qu}roads and Parks '
and Recreatlon » Costs and number of persons served are also developed
in these papers ' : ‘ )

Xt
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Job Creation: The historiqal Baekground , ‘ b
by William SprIng

Id

) Remembrance of the fact that the WPA could put three million ‘ ' -
people to work a year, through the wérst of the Great.Depressign is R
important in understanding the commitmen¢ of those backing Federal ) "
job ' creation today. But- it is alsgsvery important to recognize how ’

different are the: economic circumsg;:ces of the 1930 s and the 1970's.

Then unemployment was massive--affecting an estimated 25 _percent

of the labor force in-1933, and perhaps still as much as 17 percent
in 1939. Job creation was designed as a substitgte for relief.
Recipients had to be poor. “Jobs were limited one to~ 2 family. Wages
. were so called "security wageg'" (about 90 percent of prevajling rates)

and the work-week was short.  Finally, all WPA programs, from the build-
ing of La Guardia Airport to the wf;yers projects, were operated by
the Federal government directly. )

{,-

In contrast, the Federal job creation programs of the 1970's (at
least unty{l implementatidﬁ of the Title VI(B) amendment of CETAY, have.

not been réstricted to the poor and have paid prevailing wages for the
performance of regular jobs. “ ! .
4
Ne- howeVer, massive job creation is onc¢ again a topfc for .
iebat ob creation, that is, for the poor in employment outside
of regular government payrolls and a. low wages, as part of a wel-

fare reform proposal, fow under consideration by the Adminigtration.

How we got to this point is the subject of thig brief histofzzal\\\\v///’ .
review. o

The following papers will discuss specific areas with potential
for job creation. , ) ' A S

o pe)

Supported’by a series of studies of the problems of unemployment
and poverty-—including the reports of Kerner Commission -on Civil Dis~
orders and the Cqommission on Automation Technology and Economic Growth—- -
the concept of public jobs for ‘the poor gathered strength during the ’

] 1960's. The Office of-Economic Opportunity commissionéd a study by,
Greenleigh Associates, Inc., which determined that there were millions
of potential jobs that such a program could fund. A 1966 study of

. inner city joblessness by Labor Secretary W. Willard Wirtz also docu—
mented the severity of . the problem.

But the one effort to .enact Federal job creation for the poor into
law cage in September of 1967, after the riots in Detroit, Newark and"
other cittes. Senators Robert Kennedy dnd Joseph Clark led:the effort
in Congress, but,. with the Administration opposed iy was easily
defeated
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It was net until 1970 that a Democratically—controlled Congress,f
with strong support from-big city mayors and the AFL-CIO, pushed,
through job creation legislation‘as part of the mgnpower reform bill.\
The bill was vetoed by the Republican Administragion, b&p important

" new, instrument’ ‘was created; a congqessional c;;l&tion in. 8y port of job .
creation in ‘the form of additional money to hire workers for State or
muriicipal payrolls. The idea was to provide qaccess td careers in the *
public sector--which was then undergéing rapjs expanyion-—for those e /
who had‘been excluded from the economic mainstream.

Public- -job cre&tion did not actually get underway,'however, until /-
. 1971, when national unemploymenht had been at gbout 6 percent for half

W year. Moreover, the Emergency Employment Act of 1971 (EEA) 4as not
aimed at the disadvantaged rather, it allowed anyone who was unempJoyed’

, to have -a chance at jobs on' State and muriicipal payrolls. The 140,000
— jobs created under EEA hardly made a dent in the unemployment rate,” ‘but
they- did demons rate once again . the practicality of direct government

creation of pub ic jobs on a fairly large scale.

By 1976, there was rising concern in Congress that: (1) jobs
.under the CETA. program were not being made available to those most in
need and (2) that cities and States were substituting CETA workers for
those they would have paid for otherwise out of local taxes. These

, concerns led to the enactment of CETA Title VI(B), which requires a.
project approach rather. than placement of workers in regular jobs and

" mandates the hiring only of the poor and long-term unemployed.a

P 4 .
The Comprehensive Employment and Training Act of 1973 included a
continuation of the public service employment program. .. PSE was listed’
as an eligible activity under Title I, and T3 le II provided special

L funds fomw job cfeat{;: i% areas pf high unenm oyment-—over 6.5 percent.
»
After national employment fose from 5 percent\to 7. 2 percent in

, the year following CETA's pass Title VI authorized:$2.5 billion for
job creation and an additional $500 million for prdject jobs was autho-
rized under a new Title X of the Economic Development and Publig, Works
Act. Together, these amendments led to the creation of some %39.000 i
jobs. ’ ' ’ : \ ‘

-~ A number of qhestion; are raised by any large scale job creation
proposal What work is to be done? How can it be organized? What '
levels of pay would be needed? How would those jobs match the skill
"levels of the unemployed? . .

~ -
s

-t Ty '
The answer tosthe basic question—-is there enough work to do?-
depends on the national goals set by policy—makers. For example, i¥
it is national policy to slow the rates of economic growth and allow
high rates of unemployment——fon~whatever\reason——then the goal of.  full
employment of course, '‘cannot be reached. - . .

Y. ‘f ~
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It is critjcal to‘realize in qhis°éontekt that an Admid}sxéatioﬁ o "
can eliminate more.jobs by cautidus fiscal policy than Congress has =
ever voted: for public sgrvicefemPIOXment. And, on, the other hand, o
- growth of the economy .at ap annual rate of 7.6 percdgt in March 1976+ - )
create an‘add;tiOnalasﬂp{gOO jobs—-nearly as;mahy“ip}g:mgnth as six ‘
years of legislatiﬁé‘efforts have created through ppbl#@iy—funded
e?Ploymepn. -, v e S
o . o e
¢ _Eull'empldymentprequiresf vigorous fiscal /policy; targeted urbar
redevelopment spepding (includirdg ﬁuﬁds for housing and mass transit)g
capital institutions to help local businesses (development banking)]  ~~
" and, a project-oriented public service  employment effort. If properly 3 ,
coordinated, these policies, it is hopedy, could lead the Nation toward ”A‘)&"-

S >

‘maximum employment with minimum inflafionary impact. g
. : l;_' . . ‘; ' ../a aw .\\ . ‘ j, ‘

Howeyer, if it is belf{?éﬁ thét full employment is unobtainable-
without .unacceptable inflat{oh, then there d's no fagic in pubgic job
"creation. Targéted jobs are‘simplyllggs iqflation?ry than stimulation
efforts directed at the entire ecoromy. \ Lo N \

Normally,.ijs‘hrenderived fromEthe:ggmand for final products: .
foﬁ example, how many teachers are-neededjlp order to provide one
teacher. for every 20 children?~pHow-many $he§§*metal wbrkers to build
the air ducts for. 1 million units of Jow-cost Rowsing? How many nurses

» .

to maintain health &enters in each low-income neighborhood?

But what if the governmeht spends money to create a job and only -
afterwards considers what thdt job will produce? As it happens, there ,
is excellent, evidence“of the value of. the investments made in this’
Nation by the job creation effdris in the 1930's. National Airport in
Washington and La Guardia in New York, the plays of Clifford Odets, .and
the State guide series ar® but a few'items in the long list of WPA con-
teibutions. \ : - o

v
v

/

A serious look at the extent of‘unemployment and low wage { ‘
employment in this Nation .indicates that the "job gap" is far more
substantial than 'is generally recognized. If, for instance, we were
to mount a Federally-funded job creation effort offering “jobsat the
average wage of these unemployed under CETA ($7,800 per yeaﬁ); it is
reasonable to expect that some 20 million workers could-be drawWn to
them, ' including some 8 million currently working part-time and some
10 million now employed full-time..

S

The question 1s, can this be accomplished? The contribuﬁors ~
this portion of th@ monograph have taken a look at a number of fields
in which it is sald that there are ortunities to provide jobs and
have attempted to answer these questyons: how many jobs could be
created? What wages do they pay? ' Howv are they currently organized? .
What barriers are“there to their inclusion in a full employment efforf:;::>

[N
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}ﬁe ‘conclusion reached can be stated quite succinctly: In the

service area (health, education, day care, care for the aged and

: institutionalized) there are a substantial number of jobs--new jobs,

. necessary or at least obvtoﬁsly-useful jobs, jobs*that are now, carried

) on im one place 6r another and pay decent to very good wages. Howeyer, L

there is. nothing approaching an unltimited supply of such jobs. Mereover,
/ - with the possible exception of custodial jobs, they require substantial

\ _ ambunts of skill training. , ' - _

L

T

" In the area of producti n jobs——in railbed rehabilitation, urban
- transport, new home constructidn, home retlabilitation and park: mdin- -
‘- . + tenance and reéreation construction--there is an e traordinary amount
" of work to be done.’ But, in new home construction. and in mass transit
construction-’ and maintenance, union wage sca§es (which, because of
., the Davis- Baggn Act, would almost surely be plied to any large scale
. job creatioh program) would create serious problems of overall costs and
of equity, problems unknown in the WPA {ays.

- N
, ~ If eligibility for Federally-funded jobs is limited to those who ’
' ~are heads of two or more member-households, who have a previous attach-~

- ment to the workforce, and who have been unemployed: (that is seeking
work and not finding'it) for 30 days or more, it would be possible to ’
find sufficient work in such projects to make the difference between,
say, a national unemployment rate (exclusive of youth unembloyment) of
6 percent and 3 percent (say 2.5 million jobs). However, this could Hot
be carried on indefinitely. At some point, the.backlog of available

% work would be exhausted and we would.again be faced with the necessity
of relying on a growing economy to provide jobs for our citizens.

A
»

Perhaps even more importantly, production jobs require- capital
investment. To build forest hiking or. biklng trails, for instance,
requires a 2% ton ubk for every so many miles of trail, making the
cost of such efforts spmewhat higher than they appear to be at
first glance. ‘

During the most Qecent recession, which was ‘far more.severeJthanl
the dip of 1971-72, the Congress has contemplated a number of job
“creation approaches: :

-
3

-—-a general .tax CUt.
——expanded public service employment..
-—emergency ﬁmall -scale public works
——acceLerated public works

Kl “ ?

--a c0unter—cyclical increase in revenue—sharing funds

P [N &
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t. Noné was 1ntended to "solve" the unemployment proBlem, nor did
any| (with the. exception of the tax cut) make a very large 'dent in the
economy. Itois my conclusion® from this study of the problem, that the
best hope ‘1ies in a return to| the combination of programs*suggeéted by
" ¢FDR in:his 1945 State of the .Uniion Message:® an integrate‘ assault on
concen rated unemp loyment and economic lag:in inner city reas and
regio s through the investment of Federal funds in a com$ined private-
and: public&sector aeffort to use all the Nation's ‘resources in such a
way. &8s to Achieve ‘balanced growth and €ull employment. Public job
‘création can-be a important part of this effort, but it cannot be the
"main effort itself. : C el _ « !
AN : . SN 7/ "
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The Labor Force Impact of a Public Jobs Program . -
.« by Thomas Barocci , . e

R

» /< M

© .4 Two qQuesfions are commonly and justifiably asked’whenever the idea
of & publ Yobs program‘comes under discussion. The first centers on
the‘@otentia impact ef sich a program on labor force participation
.and the second on possible displacement of . persons from the "less-.
) desirable" to the "m%re desirable" publicly-funded jobs

This section of the analysis addresses these queé{ions employing
as much information as is available gt this time.. "1/ It is useful to
" indicate at the outset that there are no precise estimates of the

number of persons.who would be drawn into the labor market ‘or who would Y .

switch ‘jobs in response to a government offer of employment, This does
not preclude inpelligent and calculated guesstimates ,hgwever S

This section also addresses the problem of determiniﬁg what pro-r ﬁ#“‘
portion of "officially" unemployed persons' would be 11ke1y_candidates e
for a jobs program. In many ways this proportion js easy to‘es;ﬁmate,

1

since the relevant data are statistically reliable and 'are publijshed
on & monthly basis. In ogder to estimate the possible pool of '
applicants for a publlc jobs program the follow1ng élements must be”
considered:

1. Thode persons currently counted as unemployed (CPS) in excess
cf a given number, say 4 or 4% percent, who are '"frictionally unemployed."
A
An estimate of the number of discouraged workers who want jobs,
but afe not actively seeking employment because they believe no work is
avaiYable, lack the necessary expe%ience or schooling, or have personal
handicaps (including inexperience and age) which may make them
unattracttve to employers. ' -
> 6
3. The number of currently-employed family heads or unrelated
individuals who worked in the previous 12 months (more than 50 weeks)
. but whose earnings were less than the offered wage under the jobs
‘program (e1ther the $5,038 BLS poverty level or the $7,800 target of
CETA) .

4. The number of currently-employed household heads whose earnings
in the %?ev1ous year were less than the offered wage level as a result
of part-time or part-year work. (Not all of this cohort would want or .
accept a full-time job). ‘

I

1/ Unless otherwise specified, the source.of income data in this
analysis is the Current Population Survey of the U.S, Bureau of the
Census and the source of employment data is Employment and Earnings,
January 1976. :
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s 5. Thoue persong who\nre not now part of. the labor force (excluding
/7 the discouraged workers counted above) who would "be drawn»into the labor
force in respohse to the job program. Loosely described as)the "added
workers' estimate, this can-be obtained by using.econemetric techniques
to predict changes in the lapor force participation rate’and by employing
data published in the Current Population Survey..
‘
'/ . CURRENT LABOR FORCE : ' : o
- -AND sm.zc'mn- SUBGROUPS g o ’

Before 'attempting to identify the members ‘of the full-~ ‘time wo k
force who might be drawn into a public jobs program, it is- uaefu}/to
outline the situation of the labor forcé as a whole, with émphasis given
to those sub- groups who would be obvious candidates for a public jobs
program . . LN

In December f975 the civilian labor forgce totalled 92,731,000,
including 89,536,000 employed and 7,195,000 éﬁemployed which trenslates
into an officiail unemployment rate of 7.8 percent. Of those offici!llyu
countedias, unﬁmployed 3,486,000 represented the 'excess" ‘uriemp loyed,
i,e., above'the number who would be jobless if the national rate was
4 percent (full-employment level)." Further, as of December 1975, there
were 59,812, 009 persons 16 years of age and ovét who were not in the '
labor force--p esumably, part of this cohort ‘could be "drawn into" the ;

. lebor force if?the E%blicly.funded jobs were attractive enough..

Since public°jobs programs genirally have an eligibflity require-
ment concerning the length of time the applicant has been unemployed
it is useful to p;epent information on the duration of unemployment

Approximately 35.4 percent of those officially unemployed in December .
1975 (2,548,000 persons) were unemp loyed for’more than 15 weeks. Of ° '
this total, '1,428, 000 persons were unemployed for more than 26 weeks,
the duration of mo'st State ''regular' unenployment insurance coverage.
The long-term unemployed (those jobless for more than 26 weeks)'include.

. 372,000 white collar workers, 784,000 blue collar workers, 190,000
service workers, and 74, 000 persoqs with no previous work experience.

. 1f the professional and managerial workers" are ‘subtracted from this
total (on the asFumption)that they would be much less likely to’apply
for a public jobs‘program), we find that there are 1,318,000 persons

. +. .who would be immediately available for work if a public jobs program

’ ‘were implemented with an eligibility criterion of more than 26 weeks

. of "official" unemployment .

The CPS also classified part-time workers by gheir reason, for
part-time employment. The relevant category of ‘this analysis is "part-
time for economic reasons,” a cohort which is not included at all in
the unemployed classifications. The number of sych workers given for
December 1975 by the CPS is 3,028,000; certainly a number of these
persons are likely to apply for a public jobs program which offered
full-time work at levels o€ pay at least equal to their present earnings.
(This calculation excludes those who are part- timers for voluntary
reasons.'")
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The next important category is that defined as ''discouraged
workers," those persons who have dropped out of the labor force
because they "think they cannot ‘firid a job," either becauae of "job .
warket factors" or "personal factérs." In Dggcember 1975, the total
. number ‘'of discouraged workers was 972,000 perS8ons~--approximately
1 percent of the total labor force, Some! members of this cohort could
be expected to 'reenter" the labor force if a publicly-funded job were
available.

4
. 7

. ‘An additional piece of informgtion that is most startling and
: poaaibly very important in our estimation is provided by .the CPS.’
. information coglected by asking those persons who are out of the labor
force what their “w0rk-seeking intentions'" are for the next 12 months,
Almost 10 million persons who were officially out of the labor force

. in December 1975 indicated that they planned on setking work during the

next 12 months. As a caution, the reader should remember that many who
are presently in the labor force would drop out (for.a variety of
reasons) over the. same 12-month period. Furthermore the cohort of -
"discouraged workérs" "discussed earlier is included in the estimate of
. those who will enter the labor force during the next 12 months .

Table, 16 shows a summary of the figures used in the above secfiqn,,

K

EARNINGS OF WORKERS IN 1974

As mentioned previously, some’ workers who are earning less than
the wages offered under a pubfic jobs program could be expected to
leave their present jobs to obtain better-paying publicly-funded
] positions The extent of this movement, of course, would be* dependent
on both the wage level offered in the public jobs and the program's
eligibility criteria, especially in reference to the number of weeks'
- of: previous unemployment, family status, ar income provisions. The
following section outlines somé of the numerical parameters that
‘'should be used in ‘estimating the possible displacement of workers from
private to public sector jobs. Unfortunately, the most recent available
data on earningé are for 1974 and thus are not d rectly comparable to
the employment and unemployment data used in t preceding section.
For purposes of estimation, the reader can assume that/the percentage
figures will hold over the 1975 period. (Note:. this /is ‘a "conservative
estimate,' given the evidence that the "poor" suffer proportiongtely
more in recessions.dike that of 1975. Thus, it is expected that the
lower-income cohorts would have increased during-thé 1975 period:) -

[ 4

Persons Below the Poverty Level

o According to the BLS definition of'poverty~1eve1 income (35,038
in 1974 for an urban family of four), there were 5.1 million families

119 ~ ‘ o

e



,and 4.8 million unrelated individuals below the low income level. 2/
‘This representa a 7 percent age over 1973 and thus we can expect
that the numbera in these categories have risen. in 1974 as well The "
incidence of ' povarty was, as expected, gredter among women,' The ,}
poverty rate in 1974 was 33 percent for, famfliea headed by women' and

6 percent for. families headed by men. These income figures do’include
transfer- paymenta and tHus must be viewed carefully when making assump-
-tions about availability for work.

- Of the cohort of peraona defined as living below the poVerty levelh
the wost obvious portion thag m¥ght be expected to Seek public jobs.
consists of those who worked full -time during the year and-still’ earned
less than a poverty-line income. - The CPS:shows that there were 5.4
" million persons who worked at least 50 weeks and still could not pass

the poverty liné, including 2.9 million family heads. 3/ This cohort
was not included in measured unemployment and most certainly can be
alided to the total number who could be expected to look for work under

a pubgic jobs program (but not, however, if the program paid less than -
$2.50 an hour, since this is the averagz wage for those who worked full
time and could not break the poverty barrier ) .

[S

Income Under $8, 000

“If the program were to offer positiona which paid in the "target"
~ range of present PSE positions under CETA ($7,800 per year), we would
expect to see a substantial increase in the‘number of potentigl
applicants®. The Consumer Income Series of the Current Pop@lation
Reports provides valuable information on - thia iasue
€- .
In 1974, 14 5 million civilian-families had anﬁeggregate family
_income, including transfer payments, of under 58,000 (26.5 percent of
all civilian families in the U.S.). This figure becomes even more
dramatic when one considers that the 1975 BLS lower-level family budget
(4 personsg) for a large city (Boston) was just a few dollars under
$10,000.

-~ Not all of those who earned less than $8,000 were unemployed during
1974, Of those Pamilies which were headed by a person who worked full-
time (50-52 weeks), 3.6 million had a yearly income under $8,000, while
the remainder of the families in the under-$8 000 category conaiated of
1.7 million whose head worked part-time and 6.3 million whose head did
not work at all,. The portion of this cohort that worked full dr part-
time must be viewed as potential applicants if the program were to pay
better wages than they earn in their present positions

2/ P. 60, No. 102, Table B.

©3/°C~60, No. 102, Table 12.
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/ Part-Year Employment ‘
It must be anticipated that at least some of the persons who desire

- and-are unable‘to ‘find fuil year employment would be responsive td the
availability of 'a full- timg, full-year position. 1In 1974, there were
approximately. 38 millign’ persons .who worked only part-year, including
18 million men and -20.4#§1ion women. Of this total, 10.4 million did ' .
not work full year becausy they wWeFe“dhbYe 6 FIHE Wo?k SRR P R R e e

. remainder were either ill, isabled, in school’, keeping house, or not
working for "other reasons.'\ Furthermore, of this group, 70 percent
of the males (12.6 million) an¥ 93 percent of the females (18.6 million)
earned, less than -$7,000 during tke. full year, 4/ .

"

’
N

, If the pub11c jobs program has ."family income cr1ter1a, a
possibly more-relevant figure is provided by the 11.7 million persons
who worked full-time (50 52 weeks) in MN74 and earned under $8, 000,

(@]

A

ECONOMETRIC ESTIMATION.

The State of Massachusetts now has an operating econometric model
v which is "driven" by the Data Resources Inc. (DRI) macro-model of the
U.S. economy. One of the primary values of this model is that it can
~be employed to simulate changes in government expenditures, as
illustrat®d by the following description of the results of a simulation
“.-designed to estimate the impact on the State economy of a $10 billion
Federally-financed jobs program. The primary value of the simulation
"for our purposes is the presence of oph1st1cated employment equations
in the model wh allows for-estimation of the labor force participation
- impact of a lar "one shot increase in the number of available jobs.
©a ‘ )
In order to‘der1ve the est1mates several simplifying assumptjons
\ -were utilized: * : : ' ) -
---The entire program is financed by.an increase in Federal income
taxes, not through an [increase in‘the\deficit'

--Program participants @re assumed to have exhausted the1r unemploy-
ment compensation benefits; . ’ v

--The State of(Massachusettb is allolﬁbgg/g,S percent of the
national funding, the same percentage it now receives under
Titles II and V1 of CETA. ° r -

b . ¢

4/ The reader should be  cautioned that these persons are included
in the "official" unemployment rate. Although the cohort does ot
) remain the same size over the entire vear, its relative magnitude remains
fairly constant. :

. v
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~-The average annual salary is assumed to, be $7 800-~the . targeq ,
average under CETA, ., = = X L _ ; i
--It is assumed that there is a sufficient excess supply ‘of labgr
so that' the employment increase does- not exert an up‘ard
. pressure on wages,. (The D,R,I. uiodel ‘indicateg that jipward
-, ~ pressure on wages. would COme with & program of $20 billion or
or more.)

—t .
- ot

--It is assumed that the public j’%s will not displace private
séctor jobs.p < ~ .

e ' . oo .

--It is assumed that the State and local governments will not have .
to increase their éxpenditures to provide material and equipment °

The major effécts of the program are“in the following areas: job -
creation; unemployment reduction, personal income, State revenues, State .
spending, welfare expenditures and labor force participation rate. Each
. 1is briefly discussed / e .

The program would initially increase-employment by 62, 000 jobs--

58,000 directly ‘and 4,000 indirectly--and the unemployment rate would
decline by 1.8 percentage points. However, as a result of increase. in
the.labor force, the decline in fthe unemployment rate would only be
1.2 points at the ené’of two yedrs. : :

' T%ere would be an initial increase in personal income of $473
millioft, 'multiplying" to $ 5 million by the end of two years, and
State revenues from income ales and other taxes would increase by,
$45 million in the first yea Further, welfare expenditures ;(for SSI,
AFDC and General Relief) would decrease by 528 million réflecting a
decline in caseloads.

The Massachusetts econometric model includes labor force equations
that incorporate empirical research results of changes in economig
"conditions on "discouraged" and "added" worker impacts.  The equation ,
estimated that: the $10 billion program woufd after 2 quarters, result '
fn a .7 .increase in the labor force participation rate (moving from
66.1 percent to 66.8 percent) . Thus, in Massachusetts (with a potent1a1"
labor force.of approximately 4 millicn persons), we find that about .
28,000 or about 41 percent of the 68,000 new jobs (in 1977} would be CR
taken by persons entering or reentering the labor force. It must be
kept in mind that this numbér of labor force entrants and reentrants
includes those who were out of-the labor force as a result of the
collection of transfer paymentseof one kind or another

)
If this same, percentags increase occurred on the national level
(total labor force in 1974 = 93.24 million) we would find an increase
in the 1abor force of (.007 X 150,827, 000 non-institutional population)

(S
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1.055 million persons 5/ The reader gust remember, how_‘er that the
the national level. Further the simulation was de31gr;qu for a ‘
hypothetical $10 billion public service employme?t proggam. Nevertheless,
it glves a good estimate ‘of the potential “impact of an: 1nJection of a
substgntial number of new jobs on labor force beAﬁvior
. . (' * d

, Lo
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5/ This estimate comes very cloej}to the number of dlscouraged

workers in 1974 (972,000 according to the Census estlmates\
.Y %
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1 . . N
. TARLE 1§.'(1A90R FORZE SUMMARY STATISTICS, DECEMBER 1974.AND DECEMEER 1975 -
‘ Item o | December 1974 . December 1975
— —— , -~ ———
Total labor {orc_e "(thousands?:..—...'. 23,539' . '»94',88.8 :
Civilian labor force (thdusaﬁds)....l9l,327 ) . 95;731 P’
Number employed ‘(thouéandé) ......... ' 85,22Q o : 35,536 g //
. Numbet uﬁepployed (thousands)...... . g;i07 " 7,195. ﬁ\‘“/
Labor force particiLation rate..,.;; 61.5% A 61.&% |
Ungmployed/;s pércgnt'of labor force 6.7%‘ ‘;‘ ' _ ) | 7.8% e
‘ Nuﬁbei ugemployed in é%cess of 4% » . R ; .\
- dfylabor fo;ce ......... RERRREEEER 2,454‘ L& ; i3,486 \
Populafion over 16 years of aée, o . ~
not in labor force (thousands)... 58,482 o , 59:812
qu&tion of unémployment fthousahééy; - l N _ )
27 weeks....;; ............. i;:;.. | \472 ) R &!428(£hmmamﬁ)
15 WeeKS .. nneeaennn, e 1,151 g 2,548
) Tﬁean.' ...... ..;._ ....... e e e eees ‘--w: ' 10.5 éeeks ;~ - ﬁ: ié;9.weeks'
Uﬁeméloyed Z? weeks( by occ;pation:. | .
White collar......... e SR - T 372 /
',Blue'édil;r....ff'f".....'......~....\/,', /} 71!4
Sé;viée ...... l......i ..... ‘..f.:.. ' 190
o ;ﬁo prqvioﬁs-éxpérience. ...... s e 124
b Total.eeeuenr.... e Ceeeenee | . 1,318
Persons_working part-time for ‘
'~ economic reasons (thousands)...t. 3,097 . 3,Q28
Discouraged workers (thousands)..... 12 s 972
Not in-labor force but pianning - ‘ - '

to ‘'seek work in next 12 months

’ (thousandsS) - e v v vttt e ennenn P, 9,544 L 9,87;"/>£,

P .
[4
SOURCE: FEmployment and Earnings, January 1976. )
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. Enploymnnt Opportunitiel in Houning under .a Public.
Employment Program: .
» ' by'Linda Seale ot "

Y

-

. Although relidentill conatruction has kept pace with targeted gross
. housing producRion goals lince 1969 units. for low- and moderate-income ~
" femilies have‘mot been constructed at the rate necessary to provide
.. adequate houoing for all Americans by 1980, and the rate of rehabilitation
‘of existing stock has been negligiple. A system of financial incentives -
. could 'be; used to stimulate private rehabilitation and constructioh -
.efforts to meet these goals, but an alternative approach, consistent
with the goals of a public employment—program, would be to provide Federal
funds to local governments and public housing authorities”to hire the
© manpower . necenoary to build-and rehabilitate housgng for Jow-income c
-ftmiliee. . s : .

T : . ;.

*»

According to projections made in 1968 and 1973, there will be 5. 1
to 6.7 million units of deteriorated housing in the United :States .in’
80. 6/ Forty percent of these units will 'be-located in metropolitan

areas, with a regional distribution as shown below: )
Northeapt ) Northcentrel 7. ’ South West 7/
. ) * 3 v < ’
1.4 million © 2,2 million _ 2.9 million .9 million

4

Virtually all households living in these units will have' low or moderate
.incomes ; . _ : . .
An estimate of the amount of Federally-sponsored rehabilitation
which hag already occurred can be obtained from the fumber of FHA single-
. and multi-family mortagages issued under Sections 235 and 236 of the
National Housing and Urban Redevelopment Act:of 1968. only 130,000

» .‘ [} i

~ : . 3 v

6/ David Birch, America's Housing Needs; 1970-1980 (Cambridge,‘
Mass: Center for Urhan Studiea of Harvard and MIT, 1973); and A Decent
ﬂgmg Report of the President's Committee on Urban Housing (Washingtom, -
D.C.:.U.S. Government Printing Office, 1968)

iy

1/ Birch, op.cit.
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mortgagea on refinanced and existing COnstruction were isaued between
1968 and 1973. 8/ (This number might tend to underestimate the amount
" of rehabiljtation which has oc¢urred, since itpdoes not include
financing of leased-housing rehabilitation under Section 23.  However,.
by including the refinancing of ‘existing mprtages and/improvements to -
non-substandard dwellings, it might'also tend to overestimate.) As;an
- upper bound,. the total numbér of low-rent .ppblic housing units in 1973°

was ‘about 1.3 mi11ion, including all conventional public houaing ‘units
and a1l ledsed housing. 9/ Assuming that no more than one-third of that
. numbzr represent leased units which have been rehabilitated (a very

consérvative assumption; in Boston less,'thap 1 percent of a11 public ¢
housing units were leased, rehabilitated stiructures in 1973), 10/ at
least 4.5 to 6 million of the 1970 stock of deteriorated units are sti11
in need of rehabilitation.

[‘\
A 1970 estimaté of American housing needs ‘indicated’ that 6. 4 million

- houséholds "~ not ,living in physically- di1apidated units were, nonethe1ess,

"housing poor" becduse they either lived in overcrowded condrtions o
paid a disproportionate -fraction of their incomes for rent. “11/ Amejican
housing needs,_therefoTe, include both rehabilitation of substandard
units and economic assistance to families who are overcrowded or unable .
to afford a market- -determined rent . Of- 63. 4 million households in the ¢
United States, 13.1 million are housing poor. Yet only 2 million
households (of 25 million potentially eligible under exlsting laws)
. benefit from Federal housing subsidy programs. 12/ A public employment
program ,could be used to narrow that gap by providing funds to local
housing duthorities to build or rehabilitate units-which would then be
provided at legs than market. cost to families e1igib1e for housing
assistance, S

- 8/ 1973 HUD Statistical Yearbook (Washington, D.€.: U S. _Government
Printing Office, 19?3) } “1i:Q

10/ Arthur P.. Solomon, Housing the Urban Poor (Cambridge, Mass.
MIT Press, 1974) v s

9/ 1bid.

~ 11/ Birch, op. cit, _
{ _ .

12/ Solomon, op. cit,
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JOBS CREATED BY | | P
NEW CONSTRUCTION. e SO

)y -
. In x| s;‘zy of the employment bepefits of new conatruction Solomon
'estimated that -for every $1, 000- of construction cost, 95.9 manchours of
te labor is required at an average wage rate of $6 08 (1970 dollarh),
generatizg $583 in wage income.- In addition, 122 hours, of off-site
construction activity is created .at 'a mean wage rate of $3.78, for a
total of $461. Some fractifon of this amount-:zperhaps $70< $190--is ‘paid
_out as construction wages to '‘clerks, draftsmen, etc., for a total wage

/

‘expenditure of $650-$685. ~The rest represents the wage component of ~
materials and services used in the building. Using Solomon's figureo,
the total employment on- and off~-site benefit fr construction is . N
$I 004 per $1,000 construction cost. 13/ ThQEng: some- discrepancy -
here, presumﬂbly ‘reflecting the fact that: e data come from many °

* sourchks and must all be @ justed to constant ollars, but the conclusion
is unquestionably that construction is highly labor-integsive.

© In addition to creating short-term'construction jobs, public N
housing construction create® permanent managerial and maintenance
positiong. For projects numbering 500-800 uhits in Boston, for example,
new joPs were created at the rate of 1 per 17 housing Units at an
average salatry of $8,640. The average capital -cost pert unit of )
constryction was $17, 070/for‘these projects; annual operating expenses'
were $930, of which at least $508 was for wages and salaries. 14/ Such
a program would create a total of.about 2.3 workyears p&r unit of
housing built, including 1.2 workyears directly in wages paid by the
government and the rest to wérkets in Yndustries manufacturing materials,

For every million units of housing constructed, then, 1.2 million
- workyears would be required, and there would be another 1.1 mfllion
‘workyears in increased private sector employment. Some 59,000 permanent
managerial and maintenance jobs per million units woulq‘also ‘be created.

, «
HUD defines rehabilitation in its leaséd housing program as a sub-
stantial alteration in-the premises which costs 20 percent or more of’

the fair market value of the unit. Costs may range from $2,000 to over
$10,000; for the 731 leased housing units that Solomon looked at in -

JOBS CREATED BY REHABILITATION -
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. ‘/ Boston, the average "yapital cost of rehabilitation wvas $8, 412 15/ A
. similar figure of $8,743 percunit wag the ayerage for FHA-insured
multi-unit projects (both figures in 1970 dollars). 16/

»

. ' -
-// . Réhabilitation of existing units is 1ess labor-intensive than
new conmstruction, since it requires only 80.4 work-Hours per $1,000
: of construction costs. The average prevailing wage rate for the mix -

of construction skills required was $6.01 for Solomon's 731 units.

ﬁssuming the same. ratio of off-site to on-site employment &8 for new
- constru tion, rehabilitation would create about 102 additional man-hours
at $3.28. 17/ I reality, the amount ‘of work created may be greater
than sh ae figu would indicate, since rehabilitation requires more
finished - ‘products manufactured off-site than new construction. However,
using t new construction ratio as a reasonable approximation, direct
wage exp nditures for rehabilitation would be $540 to $570 per $1,000
of construction costs, including wages to off-site construction workers
For an average rehabilitated unit in.Solomon's-sample, this results in
direct employment expenditures of $4,540 to $4,800 per unit.  In. Ca
addition, permanent administrative, management, and maintenance jobs
afg created by the annual operating expenseqf%f $1,068 per unit. 18/
Assuming that, the proportions of thisg figure devoted to labar and
paterials are comparable to, those for new construction, $583 per unit
is for payment of wages and salaries, and ‘the result is one permanent
job for every 15°units.

The number of workyears needed to rehabilitate one dilapidated unit
- is .53. To rehabilitat&4.5 to 6 million units of substandard housing
‘ would require 2.4 to 3.2 mrIlion workyears. In addition, 300,000 to
- 400 000 new permanent jobs wou1d be created. Ty

3 ‘ K

%'AVAILAB E-LABOR.SUPPLY )

.

Although' there were 5 5 million persons employed in construction
in 1973, only 5. Ommilli®n persons were so employed-in 1975. 19/ The
' average annual unempLoyment rate in construction in 1975 was 18.1

b - percent or 830,000 persons, 20/ enough to build’ 690,000 units of new
o
]
15/ 1Ibid. e :
" 16/ 1973 HUD Statistioal Yearbook, op.citi’
17/. Solomon, op.cit, . { /
J l‘ ) s 4
: 18/ 'Solomon, op.cit, ‘ :
19/ 'Empiofaen;/;nd Earnings, January 1976.
(- 20/ 1bid. | .
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' housing annuadlly or.1.6 millicn units of rehabilitated existing stock.
In addition to unemployed construction workers, approximately 700,000

- persons with no previous work experience were without jobs in 1975. 21/
Since 30.to-40 percent of rehabilitation work cap be done by semi-skilled
or unskilled workers, it might be possible to employ a:.million or more -
persons in rehabilitation and new construction without spgReial training »°

. programs. 22/ (This does not include an almost géqually-large increased

.. private demand for labor stimulated by the building activity.) '

i |
. e

The number of persons with experience or 35ﬂ118$1n the“construct’ian~
trade may be even larger than the above figures indicate.” In 1968, 6.4
‘million jndividuals worked in construction at some time during the year,
filling 3.6 million full-time positions: 23/  Since 1968 was a year of
low Unemployment in construction, this suggests that, even in high
employmént yeard, the ratio of possible construction’'workers to persons
actually doing construction work is probably about 1.8:1, 1Individuals -~
. - apparently move freely from construction into related employment areas,
so that an effort .to recruit workers from other areas into construction
york chxld provide jobs for even more people than the numbe""estimated
above. “_. , : ' .

~

. PROGRAM ALTERNATIVES ~ . L o
/ ¢ ) ) ' i ’

' // There are several financial and ownership alternatives which the
Federal government could adopt in implementing a public ‘employment
program in housing. Assuming that govérnment should engage in this,
traditionally private-sector activity only to achieve public purposes,
new construction would be most app#ﬁpriaﬁely designated for low-income

. households and the elderly. Since'programs already ®xist to subgidize
the construgtion of such developments, what would be required to
implement a public employment program to undertake new construction ‘

"would be increased funding, 4 means of encouraging local community )d/f )
housing authorities to expand their existing programs, and increased ;
‘reliance on public employment rather than hiring of private contractors.

/

Several existing HUD programs provide possible means of implementing
projects: - . ’ : . . [ -
, 1. Under Section 23 of the Housing .Act of.1965, the F;g%;gﬁ““”.

' ' government funds local housing authorities to ledse hoySing

units for public housing recipients from the ekisting housing
® -~ , " Yo
- 8 ¢ .

P

C 1/ 1bid.

: 22/ Solomon, op.cit. : ! .

23/ D. Quinn Mills, Industrial Relations Manpower in Construc-
tion (Cfmbridge, Mass.: MIT Press, 1972).
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stock. The local houaing authority must require that leased ‘
premises patisfy the local housing code; - in-additionﬁ the local
housing authority may enter into a long-term. lease with the

" landlord, and-the income thus guaranteed provides the landlord
,with the incentive .to rehabilitate the units leased. ‘The i
' guarantee also facilitates the acquisition of c_pital to recon=
struct the unit. Ownership of the leaged. | premiges remains-with
the landlord; the tenant -dnd the Federal, govepfiment share the
increased rental costs of the more valuabl rehabilitated housing.

5 "
N " ! §

\

2. Section 236 of the National Housing and Urban Redevelopment b

Act of 1968 ptovides rent supplements,. coupled with FHA mortgages,
for new construction or for rehabilitation of units for low- .
incpme families by private, non-profit corporations - A

B
r

'3, Section 235 of 'the same act provides similar mortgage subsidies
to low-income homeowners and to private corporationﬂ
N Anothér type of program which could be implemented on a‘large scale
is urban homesteading. Such a program would allow househol&s to purchase
dilapidated buildings and rehabilitate them with a zero or frinimal
down-payment and possibly with Federal subsidies for mortgage payments
like those: currertly made under Section 235. 1In a variant of this€
scheme,. tried on a limited basis in Cambridge, a non-profit, ‘corporation
' buys dilapidated units, does the major reHabilitation work, then sells
the properties to moderate income families who do_.the insideﬂ inishing
work, The value added’ by the household in completing the rehabilitation
erves in lieu of a downpayment for obtaining a con entional, unsubsidized
;ortgage 24/ : M 4 3 - .

None of these rehabilitatiéh programs .uses public ‘employment to

" perform the rehabilitation services All pf them, however, could be

easily adapted to include public émployment with the value of services.

rendered -partly replacing the rent or mortgage subsidies. Alter- - b
natively; merely providing the funding to undertake these programs on
a large scale would increase’ private sector employment. Thus,; these .

existiqﬁ programs could be implemented either as public employment
program fbr as stimuli to priyate construction employment.

a

+24/ Interview with’Mel Gadd of Homeowners' Rehabilitationg Inc.
. . : : v s

.
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START-UP TIME -

’ - B r - F‘ -
', A realistic estimate of the lead time essary to start a-public-
employment housing rehabilitation program i§é§robably 6 to 12 months.

, Given the high unemployment rate in,thg construction trades, extensive

‘worker training appears unnecessaryj §ince skilled “laber-is already
available._ Existing progrgms can provide many of the guidelines and
operating procedurés neces8ary to implement such a plan. The steps .. .

necessary to begin a rehabilitation program would 1nc1ude the following.

--ce*tifying families as eligible;. ' g

. A
»’

--finding units available ‘for lease or purchase and
negotiating contracts; ’ -

* v

--inventorying what needs- to be done in each unit;

! -1matching nousing and'households;" . b
P o .
--developing operating procedures for each type pf
o 8 improvement;

Sy
I -

--hiring -and tra1n1ng superv1sors in op%rating
procedures’ .
==hiring rehabilitation teams; and o ;_ Y
--educating existing local housing authoritiegs aBouEitLe
program, setting up new local authorities where: necessary,
and hiring additional administrative peq{gﬁhel to direct
the program.
New construction, on the other hand, requires a much longer lead
time in order to acquire sites, design projects, have them approved,
and begin construction. Also, once a construction project is begun, it
( cannot be tqrminated quickly, in contrast to rehabilitation projects,
which typically involve only a few uni ts per dwelling and can be K
completed in a month or two. Thus, if one goal is to expand and contract
public employment rapidly in response to fluctuating private-sector
demand for labor, rehabilitation programs are better su1ted to that goal
than large-scale new construct1on

\\

EQPAL OPPORTUNITY

A desirable characteristic of a public employment program would be
the creation of new job opportunities for disadvantaged and m1nor1ty
workers, many of whom have no special skills. Surprisingly, cons'truc-
tion offers many such opportunities. The proportion of unskilled and
semi-skilled jobs available in new construction is about 23 percent, and
in major rehabilitatiom 33 percent. 1In moYerate rehabilitation, which

131 K
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‘ requires very . 1itt1e structural, electrical plumbing, or heating
4y work, the fraction of workers who need not be highly skilléﬂ\\pprogches
; 50 percent 25/ Also, about half of the managerial and meintenance
_Jobs crested by public housing programs require only minimal skills,
Thus, eitth through its direct employment practices or by influencing
. those of private contractors bidding on Federally-findnced housing
- projects, it should be possible to improve employment opportunities for
'minority and disadvantaged workers with low skill levels.

PUBLIC vs. PRIVATE EMPLOYMENT

.
)

y, .

1t should be, noted that it is possible 8 rehabilitate substandard

, . units and’create: adequéte low- and moderate-income housing without

. creating any public employment jobs. A change in the interest rate,
coupled with subsidies such as those offered by existing programs, could
probably+ generate sufficient private construction activity to satisfy
Federal goals and reduce unemployment. The advantages of relying on

the private sector are two: first, privately constructed housing costs
about 10 percent less than its public sector equivalent. Also, ap

approach designed to p;;zeif’consumer autonomy in selecting housing

-

DT

in the private market wliile providing a rent subsidy to pay for it is
likely to be the most €ffective way of avoiding poor quality in housing
" construction. : ' ‘

A public employment program, on the other hand, might be more
effective in providing jobs for minority workers and could be more
responsive to changes in the unemployment«rate., It is even possible

% that thé‘Fedgral government could vary thé rate of public employment
© from region to region, in response to- local changes in employment.

Initially, any housing program.should concentrate on rehabilitation,
rather than on new construction, because rehabilitation can be implemented
more rapidly and discontinued more quickly. “Also, its unit costs are

’ apprqgimately half those of new constructjon, with almost as favorable
a ratio between wages and total cost. The choice of longer-run options,
however, must be made in light of such interrelated policy questions as
how to stabilize declining urban neighborhoods how to generate adequate
revenues for cities, how to d%ovxde jobs to the rural poor, and other
issues beyond the scope of this paper.

25/ Solomon, op.cit.s
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> Public Jeb, Oppprtunities in Day Care . : N
e o by Mary Cosgrove ' . E S

3 )

v

- .‘Some of the factors influencing the increasing demand for full-
- Riﬁe quality day care for children aged 6 years or less are outlined
- {n the Massachusetts Early Education Project (MEEP): gg/ ' J

1. More women are entering the labor force every year to
supplement family income and to build careers for themselves outside
of the home. ‘ ad

2, Rising concern for equal. opportunity has led to such ﬁrograhs
as Head Start, which provide: support and stimulus for thé social and
emotional development of enrolled children. -~ : ' . g§

) - A

3. Many welfare reform programs include job training and paid
employment, both of which requfite participating mothers to arrange -
day care. In addition, mothers who go off welfare to take & job face J °

- ginilar needs. .

- . -~

4. A fourth fagtor in the increasing demand for child care is
a growing recognition of the importance of a child's first years. Child
development research has shown that a healthy and stimulating environ-
ment is important for the social, intellectual and emotional development
df;h child. This makes child care important for the children, in
adiition to being convenient and necessary for parents.

. The available data suggest that a large number of preschool
childref would be well served by ‘expanded day care services. _There is
a need for full-time (8am-6pm) care for children whose mothers work
(or would like to work), as well as for part-time care, infant care,
after-school programs, bi-lingual programs, and care for special needs
children. The potential demand for these services is great in .

- residential neighborhoods as well as near work sites.

Evidence of the potential demand for full day child care can be
recognized in the number of mothers who leave their children in other
homes because of the hours required by a full-time job, and also =a
the long waiting;periods required to get children into the good full
day programs pre$ently in existence.

s

26/ Richard R. Rowe, Child Care in Massachusetts: The Public
nggpgsibilitv..Massachuset;s Early Education Project (MEEP),
February 1972.
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_f' Acco;dihg-to the MEEP s tudy, there are 4 important faétors-
contributing to successful day care--that is, child care that meets
the parents' arnd children's needs:

°

e . Ca v

~<Tt must be-4dnexpenaive relative to the family budget; -

-~ .

child is enrolled; or it must be neat the parent's work
site; ' o '

-~It myst be open for enough hours to serve the needs of
the parents who work; '

 =-It must be near the home, .esptcially if‘@ore‘than'one

--It must have appropriate sponsérship, facilities, ‘ //
curriculum, and personnel. . . ‘ B

DEMAND
[ 4

- According to the Department of Labor, there were 5:6 million
children aged 6 years or less who. had working mothers’ in 197i. Three
years later, according to the Day Care Book, 27/ ‘there were approximately
6 million child®en in this age group who had working mothgrs, an .

" increase which indjicates that there were approximately 6.5 million such
‘children in 1976, of whom an estimated 1.35 million were in licensed
group child care, plus another 2.5 niillion in family day care.

These estimates would indicate that out of 6.5 million ch#ldren
aged 0 to.6 years of working mothers, 3.8 million are accounted for in
some sort of child, care. The remaining 2.2 million .children are
probably in unlicensed day care centers, at home with adult dupervision
(latchkey children), or perhaps at home with father or siblings. ’

I am e§timatiné that approximately 2 million children ‘in this age
group are in need of day care serviéZs? I' reached this figure by
assuming that many of the 2.2 million.children unaccounted -for above

" would be in the target populatidn: In addition, some childfen in

~existing day care programs and family child care might shift into the

target population if the programs estgblished were more convenient,
cheaper, or somehow bétter able to meat the needs of-parents than their
previous arrangements. I am assuming too, that more mothers of pre~
school children would enteir the labor force if adequate day care were, -
available and that some nonworking mothers might make use of day care
if_ were converilent and reasonably priced.

27/ .Vicki Breitbait, The ﬁay Care Book: The Why, What and How of
Bommynity Day Care (New York: Alfred A. Knopf, 1974).

o
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It is estimated (in MEEP) that, in Massachusetts, 28 percent of
all mothers with preschool age children usually work outside the
home, It is also estimated that 16 percent of Massachusetts families
with approximately 100,000 children aged O to 6 years, experience
"difficulty" setting up child care, If day care placement is "difficult"
for 100,000 children in Massachusetts, and Massachusetts has approximately
3 percent of the national population, than a rough estimate of the
number of children nationally whose parents have "difficulty" placing
them in day care would be over 3 million. Again our estlmated target
population of 2 million children in need of such services seems quite
believable. "

-

-t

CQSTS AND STAFFING NEEDS

Costs
. R
To get an idea of staff needs and costs for a child care center, I
used two sample program models representing two sample budgets for small
day care programs (25 children or less) in two different years, 1968  and
1971,

The 1968 data were drawn from a study done by the Day Care and
Child  Development Council of America and the thep Child Bureau of the-
U.S. Department of Health, Education and Welfare, Thelr figures
1ndicated an annual cost per child of $1, 862 for an "acceptable"
(average) program. Data from the 1971 study, by Abt Associates, shows
an annual cost of $2,350 for a similar program model.

To estimate the cost per child for a similar program in 1976,
I plotted these costs on a straight line graph and calculated the
cost of an average full day child care program in 1976 to be $3 600
per ¢hild per year, or 53 percent more tharf it was in 1971. I then
drew up a representative program model for 1976 bvased on the two
given models and incorporating salaries and ptaffing needs. (See
table 17.)

The projected program model indicates an annual cost per child of
$3,803 which is not much higher than the $3,600 per child estimated from
the graph. 1In addition, costs could probably be trimmed by assuming
some "in-kind" contributions and donations of classroom space,
educational and recreational materials, furniture, publicity, office
supplies, etc., from neighborhood organizations, churches, parent groups,
community chests, labor unions, industry, hospitals, universities, or
whatever organization might henefit from the day care program or have
an interest in children's and women's services.

Another possible means of cutting expenditures id¢ through the use
of volunteer help, especially parents helping out on tasks whenever
possible, An additional staffing regource could be supplied by teen-

_agers, through an NYC program, cominggin after school to work and

perhaps be trained. \\
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Taking thede resources into consideration, the figure of .
$3,600/child annually as the cost of "desirable" day care (providing .8
more than custodial. care) does not appear to be an unreasonable
estimate ‘of cost. Of course, some programs would not be as expensive
as others,, depending on location, need, resources used, donations
‘received,’ and quality of curriculum, ’

Feed should probably be set on a sliding scale according to family
income and the number of children from each family in a given program.
> Unfortunately, the costs of adequate day care are not usually covered
by the fee§ paid per child. Currently, there are a number of Federal
programs which provide assistance to day care, but we shall assume
that these sources will not be available for expandfng new programs.

t

H
v

" The revenue, then, must be raised in other wdys .’ Potential
sources ‘of support would.include employers, community organizations,
parent groups, children's services agencies, organizations, churches,
schools, universities, labor union;?\private industry, individual gifts
. and endowments, : - :

. s »

Staffing Needs .
Employing the same progfam model used above to projdct cost, as

well as the estimate presented earlier of 2 million children_aged

0 fo 6 years requiring day care, I have generated the following figures

on' jeb creation: v '

Staff " Staff Staff Staff
Staff per ‘per per per -
25 children 100 children 1 m children. 2 m children

Teachers 2 1 80, 000 - 160,000
Assistant ' / I

teachers 2 9 _ 80,000 ; 160,000;
Aide 1 4 40,000 \‘80,000
Director 1 4 , 40,000 80,000
Secretary 1/4 ] 10,000 20,000
Cook 1/2 2 204\ 000 40,000
Nurse 1/10 2/5 h 4,000 8,000
Maintenance 1/4 IREN '\;10,000 20,000
Busdriver 1/4 1 10,000 20,000

Total 7.5 30 294,000 A

/} 588,000 '



’

4

: , ,
TABLE 17. PROGRAM MODEL FOR. 25 CHILDREN, 1976

— - 4
Item ~ * " tem cost - Total
- Staff
2 teachers, @ $10,000 . " $21,000
ZigssisQant“teacﬁers @ 9,500 - 19,000 )
( - .
1 aide - @ 7,000 7,000
1 director * @ 12,500 . 12,500 O
1/4 secretafy @ 9,000 - \\\\//(;/F/ ,\2,250
1/2 cook @ 8,000 4,000 o
1/10 nirse “@ 10,000 1,000
1/4 maintenance @ 8,000 2,000
1/4 bus drivey @ 8,000 2,000
e / $70,750
Training e 10% Sjlafy cost 7,075
‘ ) - . $77,825
- - .
Non—Sfaff
materials $ 2,868
" food end related 43 6,120
health A o 260
rent and utilitie: 3,800 5
commghications~telephone, g
postage 600
bus-pa}ment, maintenance . 3,600
$17,248
- BN )
TOTAL: $95,073
. i $ 3{803/child/
' year




N A brogram for 25 children should have approximately 7.5 staff
-  members, TFor 2 million children, this would ‘require 80,000 centers
and approximdtely 588,000 staff; of these, 340,000 jobs would probably
be considered non-professional and‘could accommodate workers who are
relatively unskilled, - . : k

»n

‘ The positions outlined in the program model could be varied to a-

. certain—extent, -as fbng as the adult/child ratio in the classroom at
any given time meets minimum‘xequirements The standard classroom .
ratio for preschoolers is one adult for every five children. For
example, the staff could be all full- time, or more ‘people could be
accommodated by having twice as many part-time positions; particularly
assistant teachers or aides. Other positions could be staffed which
‘'were not mentioned ‘in either of the above program models, such as
bus monitors,. parent workers, community outreach, ingual workers,
and any number or variety of cansultants:, However the totdl cost
off the program will obviously determine the staffing and it is
doubtful that the budget of a day care program would exceed the
estimates given.

L4

. In addition to these on-going jobs which deliver services to the
children, there are a number of start-up tasks which would require
short term positions, such as renovating and rehabilitating a building
‘to house the center. This construction would provide immediate short-
term jobs for a number of people. Assuming 2 million children in need
of services and 25 children to a program, there would be approximately
80,000 cepters. . If two or three people were employed readying each
center some 200 000 immed1ate short term jobs in construction could
be created. : ' )

- <

There would also be a number of positions available for professional
and semi-professional staff in start-up consultations on local areas
needs for day care, location of centers, publicity/recru1tment, community
relations, etc. Some of these functions could be perforted cost-free by
interested parents who have a vested intere8t in providing good day care.

¢
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2 Public Jobs in the Heélth Professions !
. e, by Hildy Simmons :

.

The effort to identify and project allied health employment needs
is constrained by two significant factors: ~ ‘
1. The training and licensure requirements of,mogt recognized
positions; & ’
. ¥
2. The lack of hafd, verifiable data regarding the number of
persons currently employed in the various positions encompassing
"allied health personnel.” '
The first concern is central to any effort to identify potential
jobs for persoms with limited skills. 1In addition, information on the
number of job openings available for allied.health personnel is rela-
tively difficult to obtain. Numerous positions fall within this cate-
. gory, but the growing trend toward professionalization (through train- .
ing requirements and licensure) limits entry options. In recent years,
greater emphasis has been placed on mobility within the field, but
< 1initial entry remains restricted.

The basic assumption behind the projected needs listed on the
f&llowing pages 1s that initiation of some form of national health
‘insurance would result in a substantial increase in the demand for
ambulatory medical care. This means there would be a need to expand
the supply of primary care physicilans, as well as physicians' assistants
and -nurse practitioners. These positions, needless to say, require
extensive, tsaining and are not applicable to the survey of entry-level
positions. However, a nationwide increase i the demand for ambulatory
care means that support positions would have to be filled as well.

Two positions which would be directly affected are laboratory techni-
cians and operators of sophisticated diégnoStié equipment. While not
requiring a bachelor's degree, these positions do requjre one to two
years of training.,~A list of occupations defined as "allied health

, manpower' is shown\in table 18, with information regarding training and
education Fequireménts, the supply of active, formally trained personnel
and projections of !future entrants into these occupations through 1990.

’

As préviously mentioned, an overriding concern in identifying
potential jobs within the health field is the substantial training
needed before an individual can assume a position. The one type of
position which requires significantly less training falls under the
general classification of custodial care. These positions are often
menial, however, and not attractive to most of those seeking employment.

!

¢
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TABLE 18." 'SUPPLY OF FORMALLY TRAINED HEALTH PERSONNEL AND PERCENT CHANGE,
’ , 1970, 1980, AND 1990

Number of active formally- °| Percent change
trained personnel
~ Occupation 1970 1980 1990 | 1970-80 | 1980-90
Dietitians* 15,300 | 18,170 22,340 18.9 23.0
Medical records v g
administratork 4,200 _L—5,140 6,430 22.4 25.1
: 5
. Medical technolégist# 45;063’/ 80,620 | 123,520 - 79.2 53.3
Occupational therapist# 7,300 | 11,960 16,880 61.1 43.6
Physical therapist# 11,550 | 23,030 | 36,570 99.4 58.8
Speech path. '& or ’
diglogists# 13, 300 37,070 70,930 178.8 91.4
9 - N .
Certified 1lab.
.assistant 6,700 | 22,260 41,160 232.3 84.9
/Dental assistant 9,200 39,110 71,530 325.1| " 82.9
Dental hygienist 15,100 | . 34,190 57,650 126.5 68.7
R < “»_l"
Dental 1lab. : . )
technician ’ 1,600 7,070 14,290 341.9 102.2
. .
LPN's 400,000 | 656,890 | 819,790 41.5 - 44.9
" Respiratory ‘
therapist 3,850 10,510 -} . 18;8}0 173.0 79.0
Medical records '
technician 3,800 4,900 6,460 29.0 31.9
Occupational therapy -
%assistant ql 600 4,360 8,820 626.7 I““IEETa

*Requifes at least baccalaurate level basic education.

SOURCE:

~.

AN

L Y
(O

Nat§onal Certification Statistics.
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Nursing homes represent a major area for employment expansion in
the years ahead. As the population of the United States sfabilizes
. and gets older,. there will be increasing demand for institutions capable
" of providing ctistodial and other care for older persons. With the dra-
matic rise -in the number of nursing homes in this country in recent years
(nearly 30 percent between 1971 and 1974), they have come to rely
heavily on nurses' aides (also known now as medical assistants) and
licénsed practical nurses (LPNs). Training for these positions ranges
from three months (which can include OJT) for nurses' aides to 15 months
to two years for LPNs. Although there is nb accurate information on
existing numbers of nurses' aldes, it 1s reasonable to expect that the
demand for such positions will continue to increase. The National
Center for Health Statistics identified 400,000 active, formally-
trained LPNs as of 1970 and projects entrants into this occupation at
more than twice that number by 1990. -

State medical institutions, particularly those for the mentally
retarded, are alsa in need of workers to provide custodial care. )
Recent court orders dn several States have highlighted the often-
inadequate care provided in such institutions and it seems clear that
increases in the numbers of nurses aides and/or LPNs could improve
the quality of the care provided. States, however, often have insuf-
ficient funds to hire such persons, so the positions remain unfilled.
It should also be noted that these are traditionally-low paying, not
aiways "rewarding," positions to which it is difficult to attract
employees.

r
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Mass Transit and the Railroads . : \

by Harvey Berger

s ’ . & -
"fn the post World War Il period, mass transit systems and the

railroads have experienced a decline in public use. Despite the
' importance of highway mobility, however, mass transit and railroad
systems are nearly four' times as energy-efficient as motor carrier:
trangportation, while generating substantially less pollution, and
wasting fewer material resources. These benefits make the prqbiems
‘of the Nation's transportation systems well worth solving. is
section will deal with the prospects for public service emplo nt
1in both ‘mass transitland the railroads. . e

-

MQ?S TRANSPOgIATION s
Declining ridership in big cities has resulted in an almost
complete transfer of their mass transportation systems to the public
sector. Medium-sized cities are also in the process of assuming con-

+ trol of their -transportation systems, and smaller cities are even
worse off, in most cases losing their systems altogether. Service
cutbacks and declining employment have baen typical in all three
§ituation:%,¢ﬂfny observers claj/: however, that service cutbacks

, in conjunction  with the pressures created by strong unions have
resulted in a %bndition of overemployment ir @i *he 1> . sgystems.

/ Fixed-route tran:vortation : highly labor- intensive, with wages,
benefits .and maintenan.. accounting for almost all operations costs.
Union members do most of the maintenance, much of which requires skilled
labor. High wage rates present another barrier to a public service

" employment program in this industry; in Boston, the average MBTA
employee earned $16,800 in 1974, and only a small number of employees
(significantly less than one hundred) earned under $14,000 per year.

Construction of new fixed rail systems 1is out of the question-:

.for a public service employment program because of the capital-
intensiveness and high skill levels involved in such an effort. More
feasible, however, 1s the institution of some form of "para transit"
system, such as Dial-A-Ride. |Para transit 1s even more labor-
intensive than conventional systems and 1s potentially capable of
providing thousands of employment opportunities. Para transit systems

. would be used mainly in small and medium cities, and low population- -
density suburbs, where they may be the only service feasible, or in
large cities, where (1f no transit unions object) they may be used as
feeder lines to fixed route systems and as providers of special service -
for such transportation—dependent groups as the elderly and the handi-
capped.




[N

If para transit attempts to compete with fixed routes, the unions
may be protected under Sections 13(c) and 3(e) of the Urban Mass Transit
Act of 1964. The former protects unions from loss of employment or
representation rights, while the latter prehibits the use of Federal
funds to compete with private bus operators. (Protection is restricted
to "private mass transportation’ companies,"' excluding taxi companies).
Further difficulties could arise when encountering State-legislated
"buyout" clauses, which prohibit public authorities from competing with
private enterprise. 28/

A Federally—subsidized para transit system instituted as a anti-
cyclical device would also experience difficulty in terminating public
service employment jobs after a recession, The same labor intensive-
ness that makes para transit a good target for a public jobs program
could generate wage costs high enough to make it impossible to maintéin
the system during economic upturns in the absence of a continuing

- Federal employment subsidy.

It is difficult to set para transit systems large enough to
meet the job requirements a public service employment program with-—
out incurring other extrefmely high costs, which are related to the .
need to suit the varying requirements of each locality. The railroads,
already established and possessed of a significant ability to absorb
employment, provide a much more feasible vehicle for accomplishment of
the aims of a public service employment*program.

RAILROADS -
“?

The recent recessions have exacerb ted the problems experienced by
the Nation's railroad systems in competinug with other modes of transpor-
tation. The result has been a continuing decline in freight revenues;
in fact, much of the American railroad network is on the brink of
economic and physical collapse. Although some lines are financially
sound, a growing number are facing insolvency. Nine railroads, operating

17 percent of the Nation's track, were bankrupt as of May 1975.

Rising costs and declining revenues have severely limited the
ability of most railroads to meet their financial obligations. Not '
since the Korean War has any line been sufficiently profitable to

gg/ The clause in the Santa Clara County, California act is typical:

. before the district may establish any transit service or system
which may at any time divert, lessen, or compete for the patronage or
revenues of any existing system, the district shall--(complete) the pur-
chage of the existing system . . . See Palo Alto-Menlo Park Yellow Cab
Co. et al. vs. Santa Clara County Transit District et al. '(1975).

Lhh
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raise capjtal through the issuance of common stock. The ability to
borrow from banks‘or‘through debt issuances-has\ileo been limited.

As a result, most railroads have deferred naintenance of track
and other physical assets, and have attempted to improve their finan-
clal situation by laying off employees. Maintenance-of-way workers
have usually been the first to go, making it impossible to, cofiduct a
proper maintenance program.

Recently, it has become clear that there is a direct connection .
between railroad maintenance and railroad abandonment. The establish-
ment of ConRail provides for abandonment of track which is too e en-
sive to maintain and operates Certainly, some of these abandonmzﬁts
are justified, but others are simply the product of a vicious cycle
established by the railroads themselves, to cut their operating costs.

There is a high degree of correlation between the extent of
deterioration in rail service in\a geographic area, and the extdnt of
unemployment in that refgion. ,An efficient rail system is an asget to
a community in that it helps to hold onto existing industry andi to
attract new firms into the area. Conversely, without the railfoad
rehabilitation and improved service needed by many communities, these
areas will rgmain at a disadvantage in competing for new industry and.
jobs. 'A revitalization of our rail system could help rejuvenate many .
economically—depressed regions of the country. However, it is certainly

,easier to transport the unemployed to the rail than vice versa. For
this reason, an effort to limit such rehabilitation activlties to high
unemployment areas would be unproductive. )

As of May 1975, the industry reported over $7 billion in deferred
maintenance and capital improvements. Present estimates range as high
" as $15 billion. Assuming, for purpgses of analysis, $10 billion worth
of deferred maintenance nationwide, 50 percent to 60 percent of costs
can be attributed to materials, and another 5 percent to equipment,
leaving approximately 35 percent of the cost of deferred maintenance to
labor. The further assumption may be made that approximately two-thirds
of all necessary work will be done by the railroads themselves. This
results in a rough calculation indicating that the potential for public
service employment in the railroad industry approaches $1.5 billion.
Including costs of $15,000 per person per year (wages of $12,000 per
year, plus fringes and supervision) this could create 100,000 human
years of employment. All of this employment can be related to the
unskilled labor needs of deferred maintenance projects.

In addition to the obvious need for major roadbed rehabilitation,
a long 1list of labor-intensiye maintenance projects also should be
undertaken. Projects of thig type inclyde track resurfacing, grade-
crqssing)repairs, bridge repairs, brush removal, tightening of rail
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fasteners and refurbishing of structures. Cumulatively, these six
types of project appear to represent over $700 million in deferred
- maintenance. ‘ . .

Included in the deferred mainténance needs are 52.4 million new
ties, and 6 million tons of new rail. (There are currently 883.6
million crossti and ,over 40 million tons of rail in the roadbeds of .
the major U.S:/jzilroads ) -

-

-

If such amounts of labor and ma rial could be put into the rail
plapt immediately, the plant could b€ returned. to what might be regarded
as standard condition, which means that the average crosstie has: half" of -
.1ts full 35~year life remaining and ‘the average rail still has 30 years -
of 1ts 60-year life-expectancy. Thereafter, optimum normalized main-
tenance would necessitate the annual replacement of 25 million ties anll
757,000 tons of rail. . : :

& %

Among the potential constraints on the implementation of a massive'
pubdic service employment program in the railroad industry are the lack’
of roadway work equipment, scarcities of sdch materials as wood ties and
steel, and the lack of qualified manpower.

Immediate restoration of maintenance work to a 1974 level'would not
create any serious shortages of roadway maintenance machines because such
equipment is still readily available. Moreover, the sporadic nature of
past work on some roads suggests that more efficient use of such
equpiment could be achieved.

’

Nevertheless, a full-scale increase 1 ~of-way activi-
ties. (1.e., to the point of using all aysilable supplies) wodld necessi-
tate some additional equipment. In w of diminishing backlogs of
orders for such machinery, howeve and the possibility of perfaorming
the least equipment-intensive ppGjects while equipment is being delivered,
it is unlikely that the equipment situation would_cause major delays.

As new rail is laid in existing mainline, the removal rail is
generally cropped, welded and relaid in another location on secondary,
branch, 'siding, or yard tracks. Some of the rall removed from those
locations 1s then reused in. other locations and the rest 1is sold for
scrap. (At 1975 prices,, the salvage price for a mile of single track
4g $18,000.) This "cascading" process varies from road to road and
with the condition of the trackage to be replaced, but replacing a mile
of track with new,rail generally results in an almost equal amount of
track being upgraded with refurbished rail at little*additional cost,
except for labor.

146
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. The maximum capacity of the five mills presently producing stee)
. .réils in the U.S. 1is approximately 1.2 million tons per year. Railroads
-/ could plan gn obtaining about one million tons, ‘with the rest going for
mass transit, expoxt and other uses. Withéht increasing’tbis capacity,
the maximum output would permit railroads to increase their annual rail
installations by about 50 percent of their 1971-1973 average and to '
almost double the rate for 1975. Importathgn is impractical, as domestic
steel prices are in the area of. $240 per toh, while comparable European
“prices range from $600-$800 per ton. . g

In fact, existing material supplies would permit the railroads- to
almost double their expected rail and tie installatioiis for 1975, since
they have on hand or on firm order 23.8 million crossties and 3,100,
miles of. new rail. Another 2,100 miles of second=hand rail are stock-
Piled for immediate use. These materials further enhance.thevrailroazgf’
ability to expand planned maintenance programy M€, adequate financing is
available. Both programs would represent a maJor expansion over 1971-
1973 levels, but they would have to be carried out over a long period.té
eliminate all deferred maintenance. In the case ofwa/méssiVe public
service employment program,” rail installation wouldiﬁegconstrainéd by
.8teel supplies, but other necessary maintenance-of-way projects could ,
-absorb the employment needs of .the program. : , : K

: e, . . - . .

The probiéms inherent in securing the qualified manpower necessary ~—~
to increase rail maintenance to’ the.point whete all reasonably-available
work can be done do not appear to be" insurmountable. In September of
1975, the railroads' maintenance-of-way forces-were down 7.2 percent
from the September 1974 level of 90,272. Total employment in the
Industry dropped from 538,909 in September 1974 to 491,121 in September
1975, a declipe of 47,788 or 3.9 per.ent. Therefore, most™of. the_track 5
rehabilitation programs outlined dbové could be'uﬁQertaken with!furloughed
employees. Further, most maintenance~of-w, y workers are trackmen and
machinezopqutﬁzéﬁiwgg require little ;;gfging beyond on-the-~job
expér;ence. (Even‘fhe”ﬁ» extensive pdilroad training programs offer -
only two weeks of classroom instruction.) ‘ o

Maintenance-of-way wotk has long been characterized by high turn-
overy and strong seasonal fluctuations. Despite these drawbacks, rail-
‘roads have not exﬂérienced any major difficulties in staffing maintenance-
of-way projects=-in part because salaries average about $12,00 per year

this type of work apd' because mechanization has eliminated much of

physical exeitign once required in-such jobs. °
.~ Unions havePbeen quite enthusiastic about previous plans for public
. service employment programs in the industry. The goals of increased
- safety and of expanding the industry with improved performance have won
‘endorsements from organized labor, qualified only by requests for pay-
ments of prevailing wages and priority for hiring furloughed railroad °

employees: , Na,

)
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The Association of American Railroqﬂs has estimated that, beyond
what the railroads are “planning, the following programs are necessary 4
and feaeible within a one-year framework: o « ‘

1. New Rail Inatallatiqns in Existing;grack ' | $321 Im~ T

LN

With 500,000 tons of new rail, accompanyihg track materiala,
~and 3, 900 more employees, the railroads.could relay 2,470
. .miles of track. .Total cost does not reflect the salvage
value of old rail released by this project.\

( 2. Relay Railklnata‘llations in Existing Track $26.4m

With salvqged and reuseable rail and accompanying track
materials, the railroads could then relay 2,100 extra miles
of track. Approximately 3,300 more employees would be
réquired and the cost includes a credit for salvage of the .
raii’and materials release&;from this project.

]

3. Tie Installations 4 > $236.9m

These additional projects would require 13 million ties andﬂ)
6,300 more employees.

4. Ballaating and Surfacing ‘“ -583‘4m

Over 23,000 miles could be included and the 1abor requirement(‘
would .call for 2, 600 ‘new employeea [ , ;o
. o ;

5. Other-Maintenance Projects . ‘ $714.7m:

Spot and yard surfacing, crossing repairs, bridge repairs, - ‘
refurbishing atructurea, brush removal, minor track repairs, -,
. etc., would require 45,500 employgta at a cost of $675 million. '
The remaining amounts would be réquired for Baterials and .trans- .
portation .
AN /l
Ihus, considering the known material, labor and equipmeng constraints

the total additional rehabilitation work which can be performed in 12
months would cost approximately $1.4 billion--split about evenly between
major roadbed rehabilitation and other maintenance projects. ’ .

, The highly labor-intensive "other" projecta would be a one-~time.
effort, but the remaining projects conld be contihued through the
foreseeable Future.  In_fact, they cohld be increased if the production

of rail and other track materials were expanded. .
N -\
/ .
o
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r SUMMARY' Annual Additional Programs -- (Costs 'ip'Milliqné)

. - Y
..+ | Employees | - Labor Y/ Matetial and , Total
: Profects . Required Costs”, . Other Costs * Costs
o, Total | 61,600 49130 34696 ' '$1,382.5
New Rafl 13,900 59,3 - 263.8 321.1
Relay Rail 3,300 48,7 (22.3) 26.4
‘Ties 6,300 92.9 144.0 -  236.9
Ballasting and | .
' Surfacing 2,600 .. 38.9 / 44 .6 83.4%
Subgotal [ 16,100 23738 | .. 430.1 .« 667.8
.Other . 1. 45,500 . 675.2 39.5 2/ . 714.7 .
4 ? L ¢ - A * v F‘)
~ 1) ':'Bas_ed on $14,825 per gorker, including payroll taxes, plus health
» and welfare benefits. _ - T -, '
.2/ Requires’ 634,000 ties. - g
A\
o ) /K
LI - Al
» :;\
5
‘J
i
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le the mnjor ttack projects are less labor-intensive, _they are
;qlsO' re necessary to the provision of improved service. -In addition,
thead projects will generate approximately 20, 000 more Jobs outside of

. . the rail industry in the production of track materials and other support

~ services. Because of their limited use of materials, the:other projects
‘.would pT duce aignificantly fewer additions ta non—rail employment.‘

.~ " Th advantage of utilizing public aervice employment for the dail-"
roads 1¢ ‘that a significant proportion of the work to be done is of a
. "onk shot" nature, while a great percentage of the remaining work. is
.- needed only at rare intefrvals. Notwithstanding "maintenance of effort"
_implicationé'{or the railroads themselves, significant apticyclical
and public poTicy objectives could be met 2§ a public serbice employment
_ program in the railroad industry. N

\
“
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Parks and Recreation

A SRR by Maxine Turner , )

Estimates of the growing demand for outdoor rqcreatﬂanal .
‘Phich are expected to expand at a ratp one-third
t of the population~-29/ indicate t)lkf existence of a -
ortunity for job creation. - - ' o

-

s

In 1972, the Federal Government owned somev755.’6' million acres.

4 administergd by agencies dicemed with recreation. For the National
Park Service, Forest ServiCe,and Bureau of Sport Fisheries and Wildlife
“alone, the total was 239.6 million acres. Another 473.9 million acres
_ywere thder the control of, the Bureau of Land Maigement. - ’

" " Of the ;oté&, some 319.2 million acres ‘were devoted to public ’
outdoor recreation in 1972,30/ ,By admir;istering mgency, these were
‘distributed as follows: ' ' :

Lo

i3
M

o _‘Ag'e'ncx level = - . Millions of acres '“:',
LA /  Federal L | . 266.7
- State - .- . 41.8
County " ‘ - 8.1 >
City T . 1.6
6 .

: Township . ? , : . .
- ) Pa}k Districts and - ' . B
. “Regional Councils > . .3 b

Federal Gove’rnmentjexpenditures ¥or outdoor recreation: stood at
$573 million in 1972. FY ' :
Legislation to preserve wilderness ateas for multi-purpose use ™
. through thé establishme®t of National Forests and .National Parks goes
back to the early years of this century. Since the mid-1960's, however,
‘the pace of legislative actilvity has quickened considerably. The ‘Wilder-

 ness Act and the Land and Water Conservation fund established by the- . '* -

- 88th Congress, the National Wild and Scenic Rivers Act,. the National -
Trails Systems Act, the Coastal Zone Management Act all provided a o,

- basis for new activities-in conservationnd in recreational development.

v . .
' » . -«

.

R BN . ‘ .
. C 29/ -Outdoor Recreation: -A Legacy for America (Washington, D.C.:
'U.S. Department of Interior, Government Printing Offir\e, 1973).

30/ 1bid. - i N
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_ : At the ‘State level of the, 250, 000 acres under State control in
¥ : Hassachusetts, only 50,000 acres are now managed as parks and,reser-
vation land. But with the help of thé Land and Water Conservation
Fund, the State plans to acQuire three new majar areas: South Cape:
Béach, The Holyoke Mountain area and the.Boston Harbor Islands. Local
-Conservation Commi ions- in Massachusetts hold another 44, 000 acres,
often maintain ;fvolunteer ctews, 1if ‘at all. . - ,

: The MEtropOIitan District,Commissio (MDC) in the Bost n'area is .
responsihle for some- 14 332 acres, including five major reservations,
17 miles of peaches, 26 skating rinks, 19 awimming pools, three golf
courses, thﬁ&e harbor islands, 168 miles of*roadQPy and two zoos.

The(Boston Parks and chreation Department is responsible for
,000 acres, with‘270 patrks and playgrounds.' However, like the other
1 vels of government, the Commigsion in recent years has emphasized
14! n and acquisition, rather than Baintenance. * _ .
' -, ' i I BRI
While open space acquistions will continue to ipcrease, as will the
for development and maingenance staff) it is extremely difficult '
to project future staffing requirements. rst, in order to determine
maintenance needs, one must define a "staridard” for reference and then
‘determine how many persons and how much’ time 18 needed: to maintain that
standard. The National Park Service has' published a ‘guide called
Maidtenance of Physical-Facilities Standards, ﬁhich attempts to do this
and "can be wsed by other agencies to determin npower needs. For

day, once a week, or every hour? It appears that most urban park main-
‘rﬁ> tenance prbgrams usq\a minimal- standard indicating that a considerable
number of additiona)\workers coﬂld be utilized to upgrade maintemance
levels. However, such c0nstraints as truck pick-up capability and the
availability of dumping facilities ‘must also be considered. This'
.¢_ question of supportive services becomes critical whezoadoption of a
" large scale effort to improve maintenance by hiring -more workers)creates
*concommdtant needs for equipment, tools, and cleaning supplies
HoweVer, iq appé&rs that there is almost unlimited capacity to
absorb 1lirge*numbers:bf entry-level workers for park maintemance 1f™
certain cbnstraints ean bé dealt with“' "THe most critical need 1s for
supervisory person el, both now and. for the future. " Workforce projec-
, -tions should incl de on supervisory position for every 6" to 10 labor
" 'slots. Other relAted,¢upport issues, such as equipment availlability,
e .+ supplies, and transportation for workers from areas of high unemploy-
ment to the parks and open spaces ih outlying areas not served by -
public transportation, have to be considered

.
f, . ~N

example, on a heavily-used beach, should trash barrels be emptied every- '



The current plight of park maintenance crews is well illustrated

by the situation in the MDC. Some 413 positions are authorized in the

table of organization, but there are funds for only 368. Most of these~-

250--are in laborer and skilled laborer classifications.31/ » -
— Elaborate charts exist for various tasks and functions within the <

. MDC park system, but these must be evaluated with reference to the

standard of maintenance one 1is attempting. to meet. Here, too, it must

be stressed that strong/supervisory staffing and increased support

services would have to be provided before additional workers could be

effectively utilized.  Again, budget cuts-and no~hiring policies affect

the validity of the staffing projections. Goals are set which have a

possibility of being filled, but few attempts are made to project the P

maximum staffing poténtial which would allow for,new or mor# intensive .+

development and management of parklands. ‘

L
PRI

For example, the forestry maintenance section is totally involved . "

in the removal of dead or dangerous trees. The two existing crews are 8-
overwhelmed by the backlog of work," which is assigned on a trisis ‘
basis. Normal corrective and preventive maintenance is almost non-

existent. Projections for 27.new positions in this division would keep
pace with these needs, but do not allow for more intensive or creative J
forest management options,,such as interpretive trail devéaxpment oY
demonstration plots, wildlife and eqological management. ‘ '

¢

Alstaffing comparison was made of the Middlesex Falls Reservation

between 1964 and 1976 to show the impact of budget cuts on, the Par%s . ?A.
Division. In 1964, 88 workers were assigned 'to this area,lbut the a o
‘number had dropped to 61 in 1976, while additional areés of respongi- = .o

bility had been added. It is assumed that similar comparisons made for
- other publicly-owned-or maintained parks would uncover the same pattern:
*ﬁ'decrease in;mainténdance staffing because of budget cuts and hiring
3 restrictions,. accompanied by the addition of new acquisitions and s e
responsibiliiﬁes. 3 L

)

* : . . U

'

31/ The most common entry-level fositions awailable in park
maintenance in Massachusetts under Civ Service are 'Conservation’
Helper amd Skilled Conservation.Helper, jt Grades 7 and 8 respec- s

7 tively. This corresponds to Laborer and killed Laborer. Salaries
at Grade 7 range from $3.33/hour to $4. 03/hour, $133 to $161 weekly;

salaries at Grade 8 range *from $3.46/hour to $4.21/hour, $138 to -
$168 weekly. Other titles include: Park Foreman, Forest and Park P
Supervisor, Groundskeeper, and Tree Climber. -« . (S
' . L = \
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[ \’
Nearly any park improvement project has potential for a job !
creation program. For example, the Boston area Metropolitan District )
Commission is now administering a Title X Economic Development and
Public Works Act project to improve two of the Boston Harbor Islands.
The grant is for $500,000, and will employ ‘45 workers. and 10 to 15
staff. - : - .

L4

The city ‘of Boston.is transferring 24 urban sites to the city
Conservation Commission under a Federally-financed urban wilds program.
It is -estimated that 20 to 28 persons will be needed to carry out-the

~ development phase of putting them into shape for. public use. | )

‘ In @@eenfield; Massachusetts, CETA workers have been used :to
‘raise Vegetable gardens on county land, and the produce has been given
away to low-income families or delivered to Senior Citizen Centers and
non-profit day-care centers.. The availability of the free vegetables

. is annoynced weekly, complete with details as to the varieties in

: abundange; through the local‘newqpaper. Such gardening was a major

EWPA activity in Massachusetts in%the 1930's, ‘and might be again.
. State-owned land offers great opportunity for such a program on a
. large scale. : ) . o '

.  The dtlapidated condition of many 6¥ Boston ¢ity parks and the
high unemployment rates of.inner city youths, black and white, suggest
the possibility of a large.scale program of pdrk establishment, rehabili-
tation, and neighborhood maintenance. "If responsibility’ and employment
opportunities could be pin-pointed by neighborhood, such a program might
help with park vandalism too. ‘The rebuilding of New York City's parks
with Federal funds in the wititer of 1933~-34 is an example of what can
be done in this regard. ‘ :
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_ Where .,to Gét Morc Information

. For more information on this and other.programs of research and development . funded by the Employ-

ment and Training Administration,

contact the Employment and Trjining Administration, U.S. Depart-

ment of Labor, Washington, D.C. 20213, or any of the Regional Administrators for Employment and Train-
ing whgse addresses are listed below.

&
o

1515 Broadway
New York, N.Y. 10036

i Sguttle, Wash. 98174

chal!on .
John F. Kennedy/Bld
Boston, Mass. 203‘&

8

13

P.O. Box 8796 |, e

/ miladelmPa. 19101

1371 Pegf¥ree Street, NE.

' Atlanta{(;a. 30309

230 South Dearborn Street

. £ hicago, llI. 60604

-

911 Walnut Street
Kansas €y, Mo. 64106

Griftin Square Bldg.
Dallas, Tex. 75202

‘ 1961 Stout Street

Denver, Colo. 80294

450 Golden (;;_jlc Avenue
San Francisco, Calbf. 94102

\

909 First Avenue

v

ﬁlulc y Served |

Connecticut
*Maine
Massachusetts

New Jersey
New York

~Canal Zore

_Delaw‘are
Marylagd .
-Penhsylvania

S

AJab-ama-

_ Florida

Georgia
Kentucky

[linois
Indiana
Michigan

luwg,

Kansas

Arkansas
Louisiana
New Mexico

Colorado
Montana
North Dakota

Arizona
Calitornia
Hawan
Nevada

Alaska
Idaho

New Hampshire
Rbhode Island
_Vermont

Puerto Rico
Virgit® Islands

v

Virginia

. West Virginia

District of Columbia

Mississippi

North Cardlina

South Carolina
Tennessee ) -

~Minnesota
Ohio
. Wisconsin

Missouri
Nebraska
Oklahoma
Texas

South Dakota
Utah
Wyoming

Armerican Samoa
Guam .
Trusterntory

Oregon
Washington



